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PREFACE 
Sections of the Australian aged community have 
received cash allowances on a non-contributory and 
selective basis since 1900. This makes Australia one 
of the first countries to establish an age pension 
scheme. It is also one of the very few that has not 
followed the world trend by adopting some form of com-
pulsory social insurance. 
This thesis has three aims. Firstly, to explain 
why Australia decided to provide non-contributory and 
selective cash age pensions around the turn of the 
century. Secondly, to examine the various abortive 
attempts that were subsequently made to establish a 
comprehensive social insurance scheme. Thirdly, to 
examine the various changes that were made to the 
Australian age pension scheme between 1909 and 1972. 
The study has been divided into four sections. 
The first section is concerned with the emergence 
of a clear need for a new approach to the problem of 
aged destitution in the 1890s. Chapter 1 provides 
background details relating to the position of the aged 
population at the beginning of the 1890s, the existing 
charitable relief system, and the prevailing welfare 
philosophy. Chapter 2 deals with the circumstances 
which led to the various welfare reform proposals, cul-
minating in the introduction of non-contributory, 
selective age pensions in New South Wales and Victoria 
- XI n " 
in 1900. Chapter 3 is concerned with, firstly, the 
various State pension schemes that were introduced, 
for they set the framework within which the Common-
wealth's policy towards the aged emerged; and 
secondly, why there was a seven-year delay before the 
Commonwealth invoked its constitutional authority to 
create an age pension scheme. 
In the second section attention is centred on the 
various, unsuccessful, moves that were made towards 
the introduction of a compulsory social insurance 
scheme in Australia. It is necessary in this section 
to examine issues which might appear, at first glance, 
to be only indirectly related to age pensions. This 
is unavoidable because the debate over the financing 
of age pensions rarely occurred outside the context of 
a social insurance approach to the provision of all 
social services. Up to the 1930s depression two moves 
were made towards the introduction of social insurance. 
These will be examined in Chapter 4. The following 
chapter looks, firstly, at the events which led up to 
the enacting of the 1938 National Health and Pension 
Insurance Act. Then it examines why, once more, 
social insurance, and ipso faoto compulsory-contributory 
age pensions, failed to take root in Australia. 
Chapter 6 is concerned with the various methods of 
financing social services, including age pensions, that 
were adopted in the 1940s and early 1950s before the 
non-contributory principle was finally accepted by all 
major political groupings in Australia. 
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The third section of this study provides details 
relating t o , and considers the significance o f , the 
various changes that were made to the Australian age 
pension scheme between 1908 and 1972. Chapter 7 
examines the entry requirements of the scheme. 
Chapter 8 looks at the cash allowances that were 
g r a n t e d . Chapter 9 is concerned with the various non-
pension b e n e f i t s , both cash and i n - k i n d , that were 
provi ded. 
The final section incorporates the summary and 
conclusi on. 
I would like now to take this opportunity to thank 
the many people who have assisted me in the preparation 
of this thesis. My first obligation is to Dr Colin 
Forster and Mr Selwyn Cornish for their efforts in 
making what follows as readable as possible. Of c o u r s e , 
any student of Australian social welfare history owes an 
intellectual debt to Mr T.H. Kewley for his mammoth 
study entitled Soaial Security in AustvaHa^ 1900 - 1972^ 
(Sydney, Sydney University Press, 1973). However much 
Mr Kewley's approach and conclusion might be disagreed 
w i t h , his influence is undoubted. I would also like to 
thank Professor James Cutt for his comments on the manu-
script. To Mrs Helen S y m e s , Mrs Beth Olsen and 
Ms Alison Reid go my thanks for their typing e f f o r t s . 
Without doubt my biggest debt is to my w i f e , T i n a , 
who gave me the opportunity to undertake this thesis. 
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A NOTE ON CURRENCY 
In Parts I and II, which are concerned only 
with the period before Australia adopted a 
decimal system of currency, pounds shillings 
and pence are not converted into dollars and 
cents. However, in Parts III and IV such a 
conversion is carried out to make inter-tem-
poral comparisons easier. 
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THE ORIGINS OF 
AUSTRALIAN AGE PENSION 
LEGISLATION 
1 . THE SETTING 
I N T R O D U C T I O N 
A u s t r a l i a n age p e n s i o n l e g i s l a t i o n had its o r i g i n s in 
the new e c o n o m i c and social c o n d i t i o n s in the 1 8 9 0 s . But 
w h a t was the p o s i t i o n of the aged p o p u l a t i o n at the 
b e g i n n i n g of that d e c a d e ? W h a t w e r e the c i r c u m s t a n c e s on 
w h i c h the e v e n t s in the 1890s i m p i n g e d ? It is w i t h this 
s e t t i n g that this c h a p t e r d e a l s . It c o n t a i n s four l a r g e l y 
i n d e p e n d e n t s e c t i o n s . The f i r s t gives an i m p r e s s i o n i s t i c 
p i c t u r e of A u s t r a l i a ' s aged c o m m u n i t y in the e a r l y 1 8 9 0 s . 
In the s e c o n d , c o n c e r n is f o c u s e d on why so few of t h e s e 
old p e o p l e had m a d e f i n a n c i a l p r o v i s i o n for t h e i r old a g e . 
The third d e s c r i b e s the c o l o n i a l c h a r i t a b l e r e l i e f s y s t e m . 
F i n a l l y , an o u t l i n e is given of the p r e v a i l i n g w e l f a r e 
phi 1 o s o p h y . 
T H E A U S T R A L I A N A G E D C O M M U N I T Y IN THE E A R L Y 1RQn<; 
In 1 8 9 1 , A u s t r a l i a ' s p o p u l a t i o n was 3.2 m i l l i o n s , of 
w h i c h less than 9 3 , 0 0 0 (or 2.9 per c e n t ) w e r e s i x t y - f i v e 
y e a r s o f , a g e or o v e r . An i m p r e s s i o n i s t i c p i c t u r e of this 
v e r y small aged c o m m u n i t y can be b u i l t up from i n f o r m a t i o n 
p r o v i d e d by the 1891 C e n s u s , o t h e r o f f i c i a l s t a t i s t i c s and 
c o n t e m p o r a r y o p i n i o n s . ^ 
What follows is based on the following references: 
The 1891 Census for Victoria, Queensland, South Aust-
ralia and New South Wales; Victoria, Royal Commission 
on Old-age Pensions, Minutes of Evidence, (1898), passim; 
N.S.W., Select Committee on Old-age Pensions, Minutes 
of Evidence, (1896), passim; South Australia, Royal 
Commission on the Aged Poor, Minutes of Evidence, (1898), 
passim; Vic., Statistical Register of Victoria, 1888 -
1892; T.A. Coghlan (Ed), The Wealth and Progress of 
N.S.W., 1888 - 1892; Peter F. McDonald, Marriage in Aust-
ralia; Age at First Marriage and Proportions Marrying, 
1860 - 1971, (1974), Ch. 3; R.V. Jackson, Residential 
Building in Sydney 1871 - 1900, (1971), pp.96 - 103; 
R.B. Madgwick, Immigration into Eastern Australia 1788-1851. 
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The typical male m e m b e r of this c o m m u n i t y e m i g r a t e d 
from G r e a t Britain in the late 1840s and e a r l y 1850s with 
g r e a t e x p e c t a t i o n s , but little or no m o n e y . He w o r k e d on 
the gold fields s e a r c h i n g for his fortune until he found 
it n e c e s s a r y to seek e m p l o y m e n t e l s e w h e r e . The c h r o n i c 
s h o r t a g e of l a b o u r , which c o n t i n u e d until the 1 8 9 0 s , 
e n s u r e d that t h r o u g h o u t his w o r k i n g life jobs were easy to 
o b t a i n and wages were h i g h . In these c i r c u m s t a n c e s life 
was p r o b a b l y quite c o m f o r t a b l e for h i m . S o , as he grew 
o l d e r , he looked to his old age with c o n f i d e n c e , e x p e c t i n g 
t h a t s u i t a b l e w o r k , which paid a r e a s o n a b l e w a g e , would 
still be a v a i l a b l e . For him it was a gradual t r a n s i t i o n 
from m i d d l e age to old a g e . Being a man who had w o r k e d 
for m o s t of his l i f e , it seemed quite natural that he should 
c o n t i n u e to do so for as long as he c o u l d . V o l u n t a r y 
r e t i r e m e n t was an a l t e r n a t i v e that he never s e r i o u s l y 
consi d e r e d . 
T h i s , t h e n , was the s i t u a t i o n in the early 1 8 9 0 s . 
M o s t e l d e r l y men were still w o r k i n g (see table 1 . 1 ) , a 
large n u m b e r in rural areas and many as u n s k i l l e d urban 
l a b o u r e r s . Only the w e a l t h y or the infirm r e m a i n e d o u t s i d e 
the w o r k f o r c e . Very few depended on c h a r i t y , and those 
who did were m a i n l y the c h r o n i c a l l y ill who were unable to 
o b t a i n family s u p p o r t . 
( 1 9 3 7 ) , p a s s i m ; J i l l K i t s o n , T h e B r i t i s h t o t h e 
• A n t i p o d e s , ( 1 9 7 2 ) , p a s s i m ; T . A . C o g h l a n , L a b o u r a n d 
I n d u s t r y in A u s t r a l i a , ( 1 9 6 9 ) , Vol. I - I I I ; C . M . H . C l a r k , 
" T h e O r i g i n s o f t h e C o n v i c t s T r a n s p o r t e d t o E a s t e r n 
A u s t r a l i a , 1 7 8 7 - 1 8 5 2 " , H i s t o r i c a l S t u d i e s , 1 9 5 6 , 
V o l . 7 , N o . 2 6 , p p . 1 2 1 - 1 3 5 , a n d N o . 2 7 , p p . 3 1 4 - 3 2 7 ; 
D o u g l a s P i k e , P a r a d i s e o f D i s s e n t , ( 1 9 5 7 ) , p a s s i m ; 
R u s s e l W a r d , T h e A u s t r a l i a n L e g e n d , ( 1 9 6 6 ) , p a s s i m . 
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TABLE 1.1 








































































































































N O T E S : 1 Excludes Chinese and Aborigines. 
2 Includes 'spouse' and 'visitors and others'. 
3 Constituting 'occupations not stated' plus 'paupers', 
4 n.a. - not available. 
S O U R C E : VICTORIA: Victoria, Royal Commission on Old Age Pensions, Minutes of 
Evidence, (1898), p.114. 
NEW SOUTH N.S.W., Select Committee on Old Age Pensions, Minutes of 
WALES: Evidence, (1896), p.77. 
QUEENSLAND: Census of Queensland, (1891), Table CVII. 
SOUTH S.A., Royal Commission on the Aged Poor, 
AUSTRALIA: Appendix /), (1898), pp.2 and 26 - 8. 
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Like her male c o u n t e r p a r t , the typical e l d e r l y woman 
was also of British origin and emigrated to the colonies 
when she was y o u n g . On her arrival she found that while 
job o p p o r t u n i t i e s were limited there was a p r e p o n d e r a n c e 
of older m e n ; she was soon m a r r i e d . By the 1 8 9 0 s , h o w e v e r , 
she was a w i d o w . Had she married a wealthy m a n , or one 
able and far-sighted enough to provide for her old a g e , 
she would have encountered few serious financial problems 
in her declining y e a r s . B u t , in f a c t , she married a man 
who was neither wealthy nor f a r - s i g h t e d , which m e a n t that 
in her old age she faced three a l t e r n a t i v e s . F i r s t , she 
could seek family a s s i s t a n c e . Failing t h i s , work as a 
domestic might be a v a i l a b l e . F i n a l l y , as a last r e s o r t , 
public charity could be o b t a i n e d , but this was not common 
in the early 1890s (see table 1 . 2 ) . 
The absence of conspicuous poverty was one of the 
d o m i n a n t features of the aged community in the early 1 8 9 0 s . 
Very few aged people ever died from the want of food and 
s h e l t e r . There was very little street b e g g i n g . Those in 
good health could find work a n d , g e n e r a l l y , had a s u f f i c i e n c y 
of the bare essentials of life. Those suffering ill-
health were cared for by their relatives or in the barely 
adequate government i n s t i t u t i o n s . For this situation to 
c o n t i n u e , h o w e v e r , required the continuation of buoyant 
economic c o n d i t i o n s . 
F I N A N C I A L PROVISION FOR OLD AGE 
It is clear from tables 1.1 and 1.2 that in the early 
1890s provision for old age had been made by only a small 
section of the aged c o m m u n i t y . For the m a j o r i t y , it s e e m s , 
a s s i s t a n c e from relatives or public charity was all they 
- 5 -
T A B L E 1.2 
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( 5 . 5 ) 
4 ,065 














(83 .3 ) 
NOTES : 1 Excludes Chinese and Aborigines. 
2 Includes 'spouses' and 'visitors and others'. 
3 Constituting 'occupations not stated', 'paupers' and 'beggars', 
4 n.a. - not available. 
SOURCE; See Table 1.1 
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had to look forward to after their r e t i r e m e n t . Why was 
this so? Clearly, before a person makes any provision for 
his old age he must have the means, the faoilities and the 
motivation to do so. The extent to which each of these 
existed in the second half of the nineteenth century will 
now be c o n s i d e r e d . 
The Means 
A u s t r a l i a , from the discovery of gold in the 1850s to 
the late 1 8 8 0 s , had been commonly described as a land of 
o p p o r t u n i t y , a workers p a r a d i s e ^ . The almost continuous 
labour shortage throughout this p e r i o d , particularly the 
1870s and 1 8 8 0 s , ensured that not only were wages h i g h , but 
u n e m p l o y m e n t t e m p o r a r y . N. G . B u t l i n , when describing the 
labour m a r k e t , argues that apart from relatively marked 
unemployment in 1878-79 and 1885-86 the 
"...evidence is abundant of a high level of 
employment throughout the c o l o n i e s . The growing 
power of the trade u n i o n s , the relative ease in 
securing wage i n c r e a s e s , the steady rise in wage-
r a t e s , especially real w a g e s , throughout the 
'seventies and the retention of a high plateau 
of wages during the 'eighties, despite the 
large influx of immigrants during 1 8 8 2 - 8 4 , are 
all indirect indications of a sellers' market 
for labour."^ 
Regarding the actual level of wages at the t i m e , P.G. 
Macarthy had commented: 
"In the 'seventies and 'eighties, railway 
w o r k e r s , itinerant pastoral workers and miners 
S e e , f o r e x a m p l e , A n t h o n y T r o l l o p e , A u s t r a l i a a n d N e w 
Z e a l a n d , ( 1 8 7 3 ) , p a s s i m ; a n d , R . E . N . T w o p e n n y , T o w n L i f e 
in A u s t r a l i a , ( 1 8 8 3 ) , p a s s i m . 
N . G . B u t l i n , I n v e s t m e n t in A u s t r a l i a n E c o n o m i c D e v e l o p -
m e n t 1 8 6 1 - 1 9 0 0 , ( 1 9 6 4 ) , p . 3 9 0 . 
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w e r e paid 7s or 8s a d a y , and s t r o n g 'pick and 
shovel m e n ' p r o b a b l y even m o r e . T h i s m a y have 
been n e a r l y t w i c e as m u c h as was paid for 
s i m i l a r w o r k in Britain."'^ 
In t h e s e b u o y a n t c i r c u m s t a n c e s the v a s t m a j o r i t y of w o r k e r s , 
m o s t of w h o m w e r e in r e g u l a r e m p l o y m e n t , w o u l d have had 
l i t t l e d i f f i c u l t y in m a k i n g some p r o v i s i o n for t h e i r old 
a g e . A f t e r a l l , for less than Is a w e e k a man of f o r t y 
c o u l d have p u r c h a s e d , f r o m one of the e s t a b l i s h e d life 
a s s u r a n c e o f f i c e s , a d e f e r r e d a n n u i t y w h i c h w o u l d have 
p r o v i d e d him w i t h a p e n s i o n of 5s a w e e k once he r e a c h e d 
the a g e of s i x t y . ^ 
C e r t a i n l y there w e r e some m e m b e r s of the c o l o n i a l 
s o c i e t y who were not able to m a k e p r o v i s i o n for t h e i r old 
a g e . W o m e n , for e x a m p l e , m o s t of whom were d e p e n d a n t s , 
w e r e e n t i r e l y r e l i a n t on their h u s b a n d s and f a m i l i e s for 
w h a t e v e r f i n a n c i a l s e c u r i t y they h a d . S i m i l a r l y , t h o s e 
i n v a l i d s and u n e m p l o y a b l e s who were not b l e s s e d w i t h e i t h e r 
a w e a l t h y f a m i l y or i n d e p e n d e n t m e a n s - the v a s t m a j o r i t y -
w e r e also u n a b l e to p r o v i d e for their old a g e . H o w e v e r , it 
was p r o b a b l y not the lack of f i n a n c i a l a b i l i t y w h i c h inhib-
ited m o s t p e o p l e . 
T h e F a c i l i t i e s 
A n y b o d y w i s h i n g to m a k e some f i n a n c i a l p r o v i s i o n for 
t h e i r old age had t h r e e a l t e r n a t i v e s a v a i l a b l e . One was 
the p u r c h a s e of i n c o m e - e a r n i n g a s s e t s , such as real e s t a t e . 
A n o t h e r was the a c c u m u l a t i o n of a small r e s e r v e of s a v i n g s 
4 p . G . M a c a r t h y , " W a g e s in A u s t r a l i a , 1 8 9 1 t o 1 9 1 4 " , 
A u s t r a l i a n E c o n o m i c H i s t o r y R e v i e w , M a r c h 1 9 7 0 , V o l . X , 
N o . 1 , p . 57 . 
5 V i c t o r i a , R o y a l C o m m i s s i o n o n O l d - a g e P e n s i o n s , M i n u t e s 
o f E v i d e n c e , ( 1 8 9 8 ) , p . 2 1 3 . 
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to draw upon after r e t i r e m e n t . But for most p e o p l e , h o w e v e r , 
the only effective means by which they could provide for 
their old age was through some form of mutual benefit 
o r g a n i s a t i o n , w h e r e , in conjunction with o t h e r s , they 
contributed to a common fund out of which a small retirement 
a n n u i t y was paid. It is on these institutions that attention 
is now c e n t r e d . 
Friendly s o c i e t i e s , which were the most important 
colonial mutual benefit o r g a n i s a t i o n s , operated only on a 
very small scale before 1 8 5 0 , but by the 1880s they had 
firmly established t h e m s e l v e s . Most were branches of 
existing English s o c i e t i e s , and their development was 
stimulated by the influx of British immigrants in the early 
1850s.^ By the 1860s many had created a broad branch 
structure throughout the colonies.^ Over the ensuring two 
decades their membership expanded rapidly.® 
These societies were given legislative authority to 
provide retirement benefits on a voluntary subscription 
b a s i s , but few did.^ This is not to s u g g e s t , h o w e v e r , that 
they ignored the financial difficulties experienced by 
their e l d e r l y , non-working m e m b e r s . Most societies con-
tinued to pay them sickness benefits. While this assisted 
6 S e e T . A . C o g h l a n , L a b o u r a n d I n d u s t r y in A u s t r a l i a , 
V o l . I , p . 2 4 8 ; V o l . I I , p p . 7 0 7 a n d 7 4 1 - 3 . 
7 T h e M a n c h e s t e r U n i t y O r d e r o f O d d f e l l o w s h a d , f o r 
e x a m p l e , a c o l o n i a l m e m b e r s h i p o f 1 5 , 8 8 7 in 1 8 6 4 ; s e e 
J . M . B a e r n r e i t h e r , E n g l i s h A s s o c i a t i o n s o f W o r k i n g m e n , 
( 1 8 8 3 ) , p . 3 7 3 . 
8 In V i c t o r i a , f o r e x a m p l e , m e m b e r s h i p i n c r e a s e d f r o m 
3 5 , 7 0 6 in 1 8 7 1 t o 8 9 , 3 6 0 in 1 8 9 1 , w h i c h r e p r e s e n t s an 
a v e r a g e a n n u a l g r o w t h o f 4 . 7 p e r c e n t ; s e e , V i c . , R o y a l 
C o m m i s s i o n o n O l d - a g e P e n s i o n s , M i n u t e s o f E v i d e n c e , 
( 1 8 9 8 ) , p . 1 1 6 . 
9 D u r i n g t h e 1 8 5 0 s , t h e l a r g e r c o l o n i e s e n a c t e d l e g i s l a t i o n 
f o r t h i s p u r p o s e : N . S . W . ( 1 8 5 0 ) , V i c . ( 1 8 5 1 ) , a n d S . A . 
( 1 8 5 2 ) . T h e r e m a i n i n g c o l o n i e s f o l l o w e d s u i t : W . A . ( 1 8 6 3 ) , 
Q l d ( 1 8 7 0 ) a n d T a s . ( 1 8 8 7 ) , 
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some non-working aged, it had adverse long-term consequences 
for the liquidity of these societies. As the proportion 
of non-working to working members was initially small, the 
burden of paying long-term sickness benefits was also small. 
However, as the proportion of non-working members increased, 
because of the difficulties that friendly societies had in 
attracting young members, the continued payment of these 
benefits placed considerable financial strain on friendly 
s o c i e t i e s . B y the 1890s many were facing a liquidity 
shortage and it was frequently suggested that the payment 
of sickness benefits to their non-working aged members 
was the prime cause.^^ 
Life assurance societies also offered facilities for 
those wishing to provide for their old age, although only 
on a limited scale before the 1850s.^^ They were able to 
supply either a deferred annuity, by means of an annuity 
assurance policy, or a deferred lump-sum payment, under an 
endowment assurance policy. The attractiveness of assur-
ance as a means of financing retirement was, however, 
limited for most of the nineteenth century because the 
practice of combining either endowment or annuity policies 
10 For a discussion of the financial difficulties experi-
enced by these Societies see: Vic., Royal Commission on 
Friendly Societies, Report, (1876), passim; and,Tas., 
Evan F. Owen, Report on Tasmanian Friendly Societies, 
(1886), passim. 
11 See, for example, T.A. Coghlan, The Wealth and 
Progress of N.S.W., (1894), p.817. 
12 For a brief history of life assurance in Australia see: 
Cecil W. Salier, "A Hundred Years of Australian Life 
Assurance", Royal Australian Historical Society Journal 
and Proceedings, 1939, Vol. XXIV, pp.133 - 51; and, 
A.C. Gray, "The Genesis of Life Assurance in Australia", 
Journal of the Australian Insurance Institute, 1957 - 8, 
Vol. 35, pp. 158 - 67 .. 
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w i t h a s i m p l e w h o ! e - o f - 1 i f e p o l i c y did not d e v e l o p until 
the 1 8 9 0 s . ^ ^ H o w e v e r , had t h e r e been a d e m a n d for such 
c o m b i n e d p o l i c i e s t h e r e is l i t t l e d o u b t that they would 
have e m e r g e d s o m e w h a t s o o n e r . 
Mutual b e n e f i t o r g a n i z a t i o n s , t h e n , did e x i s t when 
t h o s e r e a c h i n g old age in the e a r l y 1890s were in the prime 
of l i f e . T h e y could have p r o v i d e d the n e c e s s a r y m e a n s for 
a n y o n e i n t e n t upon g a i n i n g a d e g r e e of financial s e c u r i t y 
in t h e i r old a g e . T h a t these i n s t i t u t i o n s were not w i d e l y 
used for this p u r p o s e r e f l e c t s a lack of d e m a n d r a t h e r than 
t h e i r i n a b i l i t y to s u p p l y the f a c i l i t i e s . 
The M o t i v a t i o n 
Lack of m o t i v a t i o n was p r o b a b l y the main reason why 
a large p r o p o r t i o n of the A u s t r a l i a n aged c o m m u n i t y in the 
e a r l y 1890s had m a d e no prior p r o v i s i o n for their old a g e . 
Why should so m a n y people have e i t h e r e n t i r e l y ignored 
t h e i r old age and the financial p r o b l e m s that it m i g h t 
i n v o l v e , or value the b e n e f i t of having i n c r e a s e d f i n a n c i a l 
s e c u r i t y such that they saw no a d v a n t a g e in m a k i n g any 
p r o v i s i o n for their old age? It is worth e x a m i n i n g in 
some detail w h a t c o n s i d e r a t i o n s could have p r o m p t e d t h e s e 
c o n c l u s i o n s . 
The very idea that the w o r k i n g c l a s s e s could have 
p u r c h a s e d a d e g r e e of financial s e c u r i t y for their old age 
was a novel one in colonial A u s t r a l i a . Before the 1850s 
s u p e r a n n u a t i o n was a v a i l a b l e only to the e d u c a t e d and 
w e a l t h y , n e v e r to the w o r k i n g m a n . With the growth in 
13 S e e N . S . W . , S e l e c t C o m m i t t e e o n O l d - a g e P e n s i o n s , 
M i n u t e s of E v i d e n c e , ( 1 8 9 6 ) , p . 5 8 . 
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f r i e n d l y and life a s s u r a n c e s o c i e t i e s , h o w e v e r , the idea 
of a s s u r a n c e began to s p r e a d ; but very s l o w l y . It was 
not until the 1880s that the w o r k i n g c l a s s e s began to 
p u r c h a s e a s s u r a n c e to any g r e a t e x t e n t . 
It m u s t also be r e m e m b e r e d that t h r o u g h o u t the nine-
t e e n t h c e n t u r y there had a l w a y s been a strong t r a d i t i o n of 
f a m i l y r e s p o n s i b i l i t y for the a g e d . The moral r e s p o n s i -
b i l i t y of c h i l d r e n to s u p p o r t their aging p a r e n t s was 
v i r t u a l l y u n q u e s t i o n e d , p a r t i c u l a r l y in the rural a r e a s , 
and this a f f o r d e d a d e g r e e of financial s e c u r i t y to 
e l d e r l y f a m i l y m e m b e r s . As the c e n t u r y p r o g r e s s e d , h o w e v e r , 
this t r a d i t i o n may have been w e a k e n e d s o m e w h a t by the 
p r o c e s s of u r b a n i z a t i o n ; but it was not w h o l l y d e s t r o y e d . 
The a s s u m p t i o n made by aged r e l a t i v e s that the f a m i l y 
c o u l d , and indeed w o u l d , bear their burden did not seem 
u n r e a s o n a b l e to t h e m . 
A n o t h e r i m p o r t a n t c o n s i d e r a t i o n is that m a n y i m m i g r a n t s 
c a m e to the C o l o n i e s with a strong t r a d i t i o n of poor r e l i e f . 
P e r h a p s this made them more c o m p l a c e n t a b o u t r e c e i v i n g 
p u b l i c c h a r i t y . They may not have c o n s i d e r e d the r e c e i p t 
of c h a r i t y to be o b j e c t i o n a b l e enough to induce them to 
m a k e financial p r o v i s i o n for their old a g e , and so remove 
the p o s s i b i l i t y of ever r e q u i r i n g public a s s i s t a n c e . 
Also of i m p o r t a n c e was the c o m m o n l y held b e l i e f that 
"men think all men mortal but t h e m s e l v e s " . ^ ^ C l e a r l y those 
iTi S e e A . C . G r a y , I n d u s t r i a l L i f e A s s u r a n c e i n A u s t r a l i a 
a n d N e w Z e a l a n d , p p . 3 1 - 4 3 ; a n d , V i c . ^ R e p o r t o f L i f e 
A s s u r a n c e I n q u i r y B o a r d , ( 1 8 9 6 ) , p a s s i m . 
15 V i c . , R o y a l C o m m i s s i o n o n O l d - a g e P e n s i o n s , M i n u t e s o f 
E v i d e n c e , ( 1 8 9 8 ) , p . 2 1 1 . S e e a l s o , S . A . , R o y a l C o m m i s s i o n 
o n t h e A g e d P o o r , M i n u t e s o f E v i d e n c e , p . 3 6 ; a n d . R e p o r t , 
p . v i . 
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w h o held this view w o u l d h a v e seen l i t t l e v a l u e in 
c o n s i d e r i n g the r e m o t e p o s s i b i l i t y of b e i n g in p o v e r t y 
a f t e r r e t i r e m e n t . 
» 
No d o u b t , t o o , some p e o p l e in t h e i r y o u n g e r y e a r s 
t e n d e d to o v e r - e s t i m a t e t h e i r f u t u r e i n c o m e , p e r h a p s 
b e c a u s e they w e r e i n f l u e n c e d by the b u o y a n t e c o n o m i c 
c o n d i t i o n s and the a f f l u e n c e of the c o l o n i a l e n v i r o n m e n t . 
T h u s they t e n d e d to u n d e r - e s t i m a t e the e x t e n t to w h i c h 
t h e y m i g h t r e q u i r e f i n a n c i a l a s s i s t a n c e in t h e i r old a g e . 
C l e a r l y t h o s e with high i n c o m e e x p e c t a t i o n s w o u l d have 
l i t t l e i n c e n t i v e to think a b o u t their old age and the 
f i n a n c i a l d i f f i c u l t i e s that it m i g h t i n v o l v e . 
Even t h o s e who b o t h e r e d to c o n s i d e r the f i n a n c i a l 
p o s i t i o n in w h i c h they m i g h t find t h e m s e l v e s in t h e i r old 
age, may have been r e l u c t a n t to take a c t i o n b e c a u s e of two 
u n c e r t a i n t i e s r e g a r d i n g c o l o n i a l mutual b e n e f i t o r g a n i z a -
t i o n s . The f i r s t was t h a t if c o n t r i b u t i o n s could not be 
k e p t up then past c o n t r i b u t i o n s m i g h t be f o r f e i t e d . The 
p r a c t i c e of p r o v i d i n g e i t h e r a p a i d - u p p o l i c y or a l u m - s u m 
c o m p e n s a t i o n if the p a y m e n t of c o n t r i b u t i o n s was d i s c o n t i n u e d 
b e f o r e the p o l i c y m a t u r e d was j u s t e m e r g i n g by the 1 8 9 0 s . ^ ^ 
The s e c o n d u n c e r t a i n t y was w h e t h e r or not the i n s t i t u t i o n 
w o u l d be a b l e to pay the p r o m i s e d b e n e f i t even if c o n t r i -
b u t i o n s w e r e r e g u l a r l y p a i d . ^ ^ 
With t h e s e c o n s i d e r a t i o n s in m i n d , t h e n , it is not 
s u r p r i s i n g that o n l y a very small p r o p o r t i o n of the 
16 A.C. Gray, op. cit., p.124. 
17 See: Vic., Royal Commission on Friendly Societies, 
Report , (1886), passim; and, Tas., Evan F. Owen, 
Report on Tasmanian Friendly Societies, (1886), passim, 
for a full discussion of the financial difficulties 
facing friendly societies. 
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A u s t r a l i a n aged c o m m u n i t y in the early 1890s had bothered 
to make any provision for their old a g e . The immediate 
and pressing needs o f , f i r s t , y o u t h , and t h e n , family 
r e s p o n s i b i l i t i e s , must have overshadowed what then 
appeared to be a very remote future b e n e f i t . 
THE EXISTING C H A R I T A B L E RELIEF SYSTEM 
The colonial governments w e r e , in the 1 8 9 0 s , the main 
suppliers of the small amount of charitable relief available 
to members of the aged community who could not provide for 
t h e m s e l v e s . Not only did governments operate institutions 
which furnished the poor with some measure of i n d o o r - r e l i e f , 
but they also provided almost half the revenue of private 
benevolent s o c i e t i e s , which were administered mainly by 
religious o r g a n i z a t i o n s , and which supplied outdoor-relief 
to those in need.^® 
Indoor-Relief 
Indoor-relief involved the provision of f o o d , clothing 
and accommodation on an institutional basis. While the 
most important insitution was the benevolent asylum (a home 
for the aged d e s t i t u t e ) there were others - h o s p i t a l s , gaols 
and lunatic asylums - which also dispensed a limited amount 
of i n d o o r - r e l i e f . 
Two distinct sections of the aged community were 
accommodated in benevolent asylums. One group was the 
chronically ill who could not be cared for in the overcrowded 
r s O n l y in T a s m a n i a d i d t h e g o v e r n m e n t d i r e c t l y p r o v i d e 
o u t d o o r - r e l i e f to t h e d e s t i t u t e a g e d to a n y g r e a t e x t e n t ; 
s e e : J o a n C . B r o w n , " P o v e r t y is n o t a C r i m e " , ( 1 9 7 2 ) , 
p a s s i m . 
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h o s p i t a l s . As Dora P e y s e r , a welfare h i s t o r i a n , has 
c o m m e n t e d : 
"Patients suffering from heart d i s e a s e s , 
p a r a l y s i s , senile d e c a y , c o n s u m p t i o n and cancer 
were sent to the a s y l u m s , which were more or 
less r e l i e v i n g - h o u s e s for the m e t r o p o l i t a n and 
country i n f i r m a r i e s [or h o s p i t a l s ] . 
The other group was the casual aged p a u p e r , w h o , according 
to Peyser: 
"...drifted in and out of the institution as 
their bodily health f l u c t u a t e d . The custom w a s , 
when the medical officer reported them fit to 
travel or able to do light w o r k , to furnish them 
with railway passes to the i n t e r i o r , usually to 
n e i g h b o u r h o o d s where they were known. They hung 
about stations and h o m e s t e a d s , cooking for s h e a r e r s , 
or doing other light w o r k , subsisting on charity 
in many c a s e s . They usually lived precariously 
until the cold weather set in or until they 
relapsed into i l l n e s s , compelling them to ask again 
for admission into the a s y l u m . 
Inmates of those institutions lived an austere l i f e . They 
were accommodated in buildings that were a n t i q u a t e d , 
d i l a p i d a t e d , and strictly utilitarian in d e s i g n . Washing 
f a c i l i t i e s , for e x a m p l e , were usually i n a d e q u a t e , and the 
insulation insufficient to keep out the w e a t h e r . While the 
19 D o r a P e y s e r , "A S t u d y o f t h e H i s t o r y o f W e l f a r e W o r k in 
S y d n e y f r o m 1 7 8 8 t i l l a b o u t 1 9 0 0 " , R o y a l A u s t r a l i a n 
H i s t o r i c a l S o c i e t y J o u r n a l a n d P r o c e e d i n g s , 1 9 3 9 , 
V o l . X X V , p . 2 0 5 . 
F o r a n e x a m i n a t i o n o f i n d o o r - r e l i e f in M e l b o u r n e in t h e 
s e c o n d h a l f o f t h e n i n e t e e n t h c e n t u r y s e e R i c h a r d 
K e n n e d y , " P o o r R e l i e f in M e l b o u r n e : T h e B e n e v o l e n t 
S o c i e t y ' s C o n t r i b u t i o n , 1 8 4 5 - 1 8 9 3 " , J o u r n a l of t h e 
R o y a l A u s t r a l i a n H i s t o r i c a l S o c i e t y , D e c e m b e r 1 9 7 4 , 
V o l . 6 0 , P t . 4 , p p . 2 5 6 - 6 6 . 
2 0 D o r a P e y s e r , o p . c i t . , p . 2 0 6 . 
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food was generally plentiful and adequate, it was unvarying. 
Few nurses were employed, despite the high proportion of 
sick inmates, but limited medical attention was provided 
by honorary doctors. Married couples were expected to live 
sepatately because the facilities available could not pro-
vide any privacy. Overcrowding, too, was a perennial 
problem. As for discipline, it was strict, almost penal 
in nature. Broad discretionary powers were held by the 
Administrator who could punish inmates for minor offences 
- such as gambling, using insulting language or quarrelling • 
by a wide range of means, such as deprivation of tobacco 
for a period of time or even solitary confinement within 
the asylum. In serious cases, a short gaol sentence could 
be given by a visiting Police Magistrate to an offending 
i nmate. 
Most of the aged poor who could neither obtain work 
nor gain support from relatives were virtually forced to 
enter a benevolent asylum. Their grim choice lay between 
the rigors of an institution or hunger. In the early 1890s, 
however, a radical alternative to the traditional indoor-
relief institution was experimented with on a small scale 
in New South Wales. A few self-contained cottages were 
constructed for either women "...who have seen better days 
[or] respectable aged married c o u p l e s . T h e s e were made 
of brick and "...contained a bedroom, a sitting room and 
a kitchen, and a little front g a r d e n . B e c a u s e of their 
small number, these cottages catered only for a minute 
proportion of the destitute aged in New South Wales. No 
21 Ibid. 
22 Ibid. 
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other colony e x p e r i m e n t e d with this idea at the t i m e . 
O u t d o o r - R e l i ef 
O u t d o o r - r e l i e f involved the issuing of rations to the 
d e s t i t u t e . A c o n t e m p o r a r y welfare a d m i n i s t r a t o r described 
the procedure as follows: 
"The practice adopted by most Benevolent Societies 
t h r o u g h o u t the country in administering outdoor-
relief is to issue persons seeking them with 
t i c k e t s , having a specified face v a l u e , to be 
presented to the local tradespeople in exchange 
for provisions etc."^^ 
H o w e v e r , the larger s o c i e t i e s , such as the Benevolent 
Society of New South W a l e s , distributed o u t d o o r - r e l i e f 
from their own stores.^^ A typical weekly ration for an 
aged person in New South W a l e s , for e x a m p l e , .consisted of 
two loaves of b r e a d , two pounds of f l o u r , one pound of 
2 5 
sugar and a quarter of a pound of t e a . In a d d i t i o n , 
invalids were given certain "light" food i t e m s , such as 
a r r o w r o o t , sago or r i c e . To the very old or handicapped 
some societies paid allowances for r e n t , a n d , if a p p r o p r i a t e , 2 6 
fares to and from the dispensing s o c i e t y . 
The aim of this outdoor-relief was to keep people from 
s t a r v a t i o n , not to supply them with the full assistance 
that they might r e q u i r e . The amount of relief provided 
depended not only upon the amount of funds available to 
T a N . S . W . , R o y a l C o m m i s s i o n o n P u b l i c C h a r i t i e s , S e c o n d 
R e p o r t , ( 1 8 9 8 ) , p . x i v . 
24 F o r a h i s t o r y o f t h i s s o c i e t y s e e N . G . G a s h , A H i s t o r y 
o f t h e B e n e v o l e n t S o c i e t y o f N e w S o u t h W a l e s , ( 1 9 6 7 ) . 
2 5 N . S . W . , R o y a l C o m m i s s i o n o n P u b l i c C h a r i t i e s , S e c o n d 
R e p o r t , ( 1 8 9 8 ) , p . x v . 
26 I b i d . , p p . x v i - x v i i . 
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t h e s e s o c i e t i e s , w h i c h was g e n e r a l l y i n a d e q u a t e , but also 
on the a t t i t u d e of w e l f a r e a d m i n i s t r a t o r s . T h e i r b e l i e f 
w a s , c o m m o n l y , that if the lot of the poor was m a d e too 
c o m f o r t a b l e , and if it were known that c h a r i t y was too 
r e a d i l y a v a i l a b l e , then the d e s t i t u t e would be e n c o u r a g e d 
to d e p e n d on p u b l i c a s s i s t a n c e . They feared that this 
w o u l d act as a d e t e r r e n t to t h r i f t , w h i c h , they b e l i e v e d , 
w o u l d be a m o s t u n d e s i r a b l e state of a f f a i r s . 
The m o r a l s of those r e c e i v i n g o u t d o o r - r e l i e f , and the 
moral h a z a r d s they f a c e d , were always of c o n c e r n to w e l f a r e 
a d m i n i s t r a t o r s , v o l u n t a r y w o r k e r s and p h i l a n t h r o p i s t s . The 
poor w e r e given help only after some form of i n v e s t i g a t i o n 
was c a r r i e d o u t . T h e n , to ensure that they had not s u c c u m b e d 
to any of the m a n y moral hazards facing them - p a r t i c u l a r l y 
the evils of alcohol - and to ensure that the c h a r i t y was 
not being " w a s t e d " , m e m b e r s of the d i s p e n s i n g s o c i e t y ' s 
L a d i e s C o m m i t t e e , who can best be d e s c r i b e d as u n t r a i n e d 
v o l u n t a r y social w o r k e r s , would r e g u l a r l y visit their h o m e s . 
S h o u l d some poor soul be found d r u n k , or living above his 
or her m e a n s (by smoking " e x c e s s i v e l y " , or smoking "expen-
sive" t o b a c c o , for e x a m p l e ) , it was then assumed that e i t h e r 
the r e l i e f r a t i o n s were being s o l d , and the p r o c e e d s put 
to an " i m p r o p e r " u s e , or that there was an u n d e c l a r e d source 
of income a v a i l a b l e to the relief r e c i p i e n t . T h e s e were 
m o r e than s u f f i c i e n t reasons for having the r a t i o n s s u s p e n d e d 
until a d e t a i l e d i n v e s t i g a t i o n had taken p l a c e . 
O u t d o o r - r e l i e f , with all its i m p o s i t i o n s , d i d , h o w e v e r , 
a l l o w some of the d e s t i t u t e aged to s u r v i v e w i t h o u t e n t e r i n g 
an i n d o o r - r e l i e f i n s t i t u t i o n , p a r t i c u l a r l y those who could 
o b t a i n and hold light f u l l - t i m e or p a r t - t i m e j o b s . However, 
- 1 8 -
for those who could n e i t h e r obtain nor hold a r e g u l a r j o b , 
o u t d o o r - r e l i e f was out of r e a c h . B e n e v o l e n t s o c i e t i e s 
w e r e not p r e p a r e d to a s s i s t t h e m , for they were loath to 
allow " p e r m a n e n t " cases to a c c u m u l a t e on their books 
b e c a u s e of an a l m o s t perpetual shortage of f i n a n c e . In 
a d d i t i o n , they saw their role as p r i m a r i l y a s s i s t i n g the 
" d e s e r v i n g " p o o r ; those who were able to keep a job and 
who w e r e able to help t h e m s e l v e s were given p r e f e r e n c e . 
T H E P R E V A I L I N G W E L F A R E P H I L O S O P H Y 
"Except under very rare c i r c u m s t a n c e s poverty 
in A u s t r a l i a may fairly be c o n s i d e r e d a r e p r o a c h . 
Every man has it in his power to earn a comfort-
able l i v i n g ; and if after he has been some time 
in the C o l o n i e s the w o r k i n g - m a n does not become 
one of the c a p i t a l i s t s his organs inveigh a g a i n s t , 
he has only himself to b l a m e . 
This c o m m e n t was made by an English o b s e r v e r , R. E. N . 
T w o p e n n y , in 1 8 8 3 . But it would seem to r e f l e c t how 
p o v e r t y was perceived by most members of the colonial 
A u s t r a l i a n society - even the working classes - in the 
1 8 9 0 s . The work e t h i c , and its natural c o m p l e m e n t the 
t h r i f t e t h i c , ruled s u p r e m e . 
The s i m p l e s t and most u n c o m p r o m i s i n g c o n t e m p o r a r y 
e x p o s i t i o n of the work ethic came from H e r b e r t S p e n c e r who 
b e l i e v e d that each individual should seek his own improve-
m e n t w i t h o u t the a s s i s t a n c e of others.^® It w a s , e s s e n t i a l l y , 
a p h i l o s o p h y of c o m p e t i t i v e i n d i v i d u a l i s m : work and thrift 
are seen as the best means by which an individual can 
e n s u r e his i n d e p e n d e n c e and s e l f - r e s p e c t . The work ethic 
27 R . E . N . T w o p e n n y , T o w r i l i f e in A u s t r a l i a , p . 2 5 5 . 
2 8 H e r b e r t S p e n c e r , T h e S t u d y o f S o c i o l o g y , ( 1 8 7 4 ) , p . 3 9 5 . 
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a s s u m e s n o t o n l y t h a t all w h o w a n t w o r k can o b t a i n i t , but 
a l s o t h a t t h o s e w h o h a v e a firm d e s i r e to i m p r o v e t h e i r 
l o t can do s o . P o v e r t y is thus seen l a r g e l y as the r e s u l t 
of " i m m o r a l i t y " , " u n w i l l i n g n e s s to w o r k " or "lack of 
i n c e n t i v e " . 
T h e A u s t r a l i a n v e r s i o n of the w o r k e t h i c , as it 
p r e v a i l e d in the 1 8 8 0 s , was s u c c i n c t l y e n u n c i a t e d by one 
of the m o r e l i b e r a l V i c t o r i a n p o l i t i c i a n s in 1887 w h e n he 
w r o t e : 
" . . . I t is r i d i c u l o u s l y s h o r t - s i g h t e d for l e g i s -
l a t o r s of t h i s g e n e r a t i o n to o f f e r a s s i s t a n c e 
t o , or e n c o u r a g e i d l e n e s s and i n d i f f e r e n c e in a 
l a r g e s e c t i o n of the living g e n e r a t i o n ... if 
the p r o b a b l e , or even the p o s s i b l e e f f e c t will 
be to d i m i n i s h the i n c e n t i v e to s e l f - h e l p and 
i n d e p e n d e n c e of s p i r i t in the g e n e r a t i o n s w h i c h 
are to s u c c e e d i t . We m u s t look c a r e f u l l y to 
the n a t i o n a l c h a r a c t e r ; to see t h a t in n o t h i n g 
we d o , is t h e r e any d a n g e r of r e m o v i n g the m o t i v e s 
and i n d u c e m e n t s to t h r i f t and p r o v i d e n c e a m o n g s t 
c i t i z e n s 
T h i s p h i l o s o p h y f i t t e d n a t u r a l l y into the c o l o n i a l e n v i r -
o n m e n t of the 1 8 8 0 s , even among the w o r k i n g c l a s s e s , w h i c h 
has been d e s c r i b e d by E . C . Fry as: 
" . . . t h e c u l m i n a t i o n of an e p o c h , the c r o w n i n g 
p o i n t of t h i r t y y e a r s of rapid p r o g r e s s . . 
M a t e r i a l b e n e f i t s , it was f e l t , were a v a i l a b l e to all who 
had a w i l l i n g n e s s to w o r k and s a v e . As C . M . H . C l a r k 
has c o m m e n t e d : 
29 B. Smith, Liberty and Liberalism, p. 4 4 5 , quoted in 
C.M.H. Clark (Ed), Select Documents in Australian 
History , ( 1 9 5 5 ) , p . 5 5 1 . 
3 0 E . G . F r y , T h e C o n d i t i o n o f t h e U r b a n W a g e E a r n i n g C l a s s 
i n A u s t r a l i a i n t h e 1 8 8 0 ' s , ( 1 9 5 6 ) , p . 7 . 
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"...there were no powerful reasons for believing 
that material rewards were outside the grasp of 
the f r u g a l , the industrious and the t a l e n t e d . The 
scourge of poverty in low estate was a h a n d i c a p , 
but not an insuperable o n e . " ^ ^ 
The a l m o s t c o n t i n u o u s labour shortage in the 1880s - one 
of the prime d e t e r m i n a n t s of social equality in the 
c o l o n i e s - ensured that wages were high and that unemploy-
m e n t was only t e m p o r a r y . These buoyant conditions generated 
a general sense of o p t i m i s m , even c o m p l a c e n c y , about the 
f u t u r e . No w o n d e r the work ethic p r e d o m i n a t e d . It is not 
surprising t h e n , that by English standards the extent of 
g o v e r n m e n t i n v o l v e m e n t in welfare matters was l i m i t e d . 
Even the group most likely to fall into poverty - the 
w o r k i n g classes - never expressed a great deal of interest 
or sympathy for those requiring charitable a s s i s t a n c e . 
Trade u n i o n s , which were becoming more and more politically 
influential as the 1880s p r o g r e s s e d , showed little concern 
for the less f o r t u n a t e . Their demands up to 1890 w e r e , 
a c c o r d i n g to C . M . H. C l a r k , limited to industrial m a t t e r s , 
3 2 
and centred on w a g e s , hours and working c o n d i t i o n s . 
The work ethic offered appeal to the many British 
m i g r a n t s who had made their home in the colonies and who 
constituted the bulk of the working c l a s s e s . Their atti-
tudes towards poverty and the poor were i n f l u e n c e d , no 
d o u b t , by their prejudice against the poor relief practices 
in the "old country" - with its emphasis on the d e t e r r e n c e . 
As W . K. Hancock once remarked: 
3 1 C . M . H . C l a r k , o p , c i t . , P . 6 6 O 4 
32 I b i d . 
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"Men do not e m i g r a t e in d e s p a i r , but in h o p e . . . 
[those] who come to Australia come in search of 
r o o m ; they expect a larger return on their 
capital and a higher price for their l a b o u r ; 
they leave a land where o p p o r t u n i t i e s seem to 
be s h r i n k i n g for a land where the expanding 
chances may lead them a n y w h e r e . 
Such people were loath to create an intricate poor relief 
system similar to that which existed in E n g l a n d . Their 
m e m o r i e s of the poor houses and the poor l a w , probably 
still quite v i v i d , went a long way towards c o n v i n c i n g 
them that their "land of o p p o r t u n i t y " could well do without 
such a d e - h u m a n i s i n g s y s t e m . The lack of c o n s p i c u o u s 
poverty no doubt confirmed the popularly held belief that 
poverty was the fault of the p o o r . It also helps to 
explain why no e l a b o r a t e relief system had ever been 
c o n s t r u c t e d . 
A d h e r e n t s to the work ethic saw the state as being 
j u s t i f i e d in assisting only those who were c o m p l e t e l y 
d e s t i t u t e through no fault of their own - the so-called 
"deserving p o o r " . To ensure that no-one would have an 
incentive to remain d e p e n d e n t upon the s t a t e , it was argued 
that only the m i n i m u m assistance necessary for survival 
should be g i v e n , and even that should be both degrading 
and d e - h u m a n i s i n g . 
C O N C L U S I O N 
The background to the events of the 1890s has now 
been s e t . But before moving on three important features 
need to be h i g h l i g h t e d . F i r s t , only a very small proportion 
of the aged c o m m u n i t y had made any prior provision for 
33 W . K . H a n c o c k , P o l i t i c s in P i t c a i r n , ( 1 9 4 7 ) , p . 5 1 . 
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their old age. Second, the extent of poverty amongst the 
aged was small, but for this to be maintained required the 
continuation of bouyant economic conditions. Third, the 
government was unwilling to involve itself extensively in 
the care of the aged destitute, preferring instead, to 
intervene only when all other alternatives had been 
exhausted. 
2. THE FAILURE OF THE EXISTING CHARITABLE RELIEF SYSTEM 
AND THE SEARCH FOR AN ALTERNATIVE: THE 189Qs 
I N T R O D U C T I O N 
With the 1 8 9 0 s , e c o n o m i c c o n d i t i o n s in A u s t r a l i a 
d e t e r i o r a t e d d r a s t i c a l l y . The once casual aged pauper 
b e c a m e both m o r e p e r m a n e n t and more p r o m i n e n t . No longer 
was it easy for the aged to find work or to obtain family 
s u p p o r t . As a r e s u l t , a growing number of old people w e r e 
forced to seek public a s s i s t a n c e and this placed increasing 
p r e s s u r e on an a l r e a d y strained c h a r i t a b l e relief s y s t e m , 
the i n a d e q u a c i e s of which were being i n c r e a s i n g l y e x p o s e d . 
The need for a new approach to the problem of aged 
d e s t i t u t i o n had become quite obvious by the m i d d l e y e a r s of 
the d e c a d e . It is with the c i r c u m s t a n c e s which led to 
the v a r i o u s r e f o r m a t o r y p r o p o s a l s , culminating in the 
i n t r o d u c t i o n of n o n - c o n t r i b u t o r y , selective age pensions 
in New South Wales and Victoria in 1 9 0 0 , that this chapter 
is c o n c e r n e d . 
THE INCREASED D E M A N D FOR C H A R I T A B L E R E L I E F 
While c o m p l e t e s t a t i s t i c s relating to the relief 
given to the aged during the 1890s do not e x i s t , the limited 
data which is a v a i l a b l e does indicate that there was a 
m a r k e d increase in the granting of aged relief in most 
c o l o n i e s during the first half of that decade (see tables 
2.1 and 2 . 2 ) . In New South W a l e s , for e x a m p l e , the number 
of old people r e c e i v i n g o u t d o o r - r e l i e f from the B e n e v o l e n t 
Society of New South Wales increased by a l m o s t 150 per cent 
between 1890 and 1 8 9 7 . In a d d i t i o n , the D e p a r t m e n t of 
C h a r i t a b l e I n s t i t u t i o n s , which was r e s p o n s i b l e for the 
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TABLE 2.1 
THE P R O V I S I O N OF O U T D O O R - R E L I E F IN THE 1890S 
YEAR NEW SOUTH WALES 
Granted by the Benevolent 







Widows, Aged Aged Aged and Aged and Aged and Infirmed 
Old and Destitute Destitute Infirmed Infirmed Infirmed Married 
Infirmed Couples Men Families Adults Adults Couples 
1890 260 48 22 672 817 231 100 
1891 239 40 41 637 726 222 91 
1892 282 37 49 605 691 200 106 
1893 311 90 57 607 694 216 93 
1894 386 94 61 655 789 • • • • 
1895 409 93 49 704 790 • « • • 
1896 614 114 88 672 762 • • • • 
1897 634 138 106 • • • • • • • • 
1898 « • • « • • • • 




T A S M A N I A : 
N . S o W . , Royal Commission on Public C h a r i t i e s , 
Second Report, p . x v i i i . 
S . A . , Destitute Poor D e p a r t m e n t , 
Annual Reports, 1890 - 1893 . 
T a s . , Outdoor Relief Reports, 1890 - 1893 . 
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T A B L E 2.2 
T H E P R O V I S I O N OF I N D O O R - R E L I E F IN THE 1 8 9 0 S 
N u m b e r of I n m a t e s 60 Y e a r s of A g e and O v e r in: 
YEARS South NSW 
Dunwich Australia Asylums for Victoria New Town 
Benevolent Mount Eliza Destitute Infirm and Benevolent Charitabli 
Asylum Poor House Asylum Destitute^ Asylums Institutii 
(QLD) (WA) (SA) (NSW) (VIC) (TAS) 
(1) (2) (3) (4) (5) (6) 
1890 392 94 2,448 484 
1891 423 86 . • 2,593 657 443 
1892 530 98 « . 2.912 • • 464 
1893 589 110 3,146 • • 443 
1894 699 140 231 3,252 • • 462 
1895 741 154 252 3,425 U 5 0 4 ^ 432 
1896 842 158 247 3,540^ • « 421 
1897 868 162 • • • « 387 
1898 766 197 • • • • • • 333 
1899 866 204 • • • • 285 
1900 879 200 • • • • • « 264 
N O T E S : 1 Includes all inmates over 15 years of age. Those over 
65 years 
S O U R C E S : 
constituted approximately 70 - 80 per cent of the total. 
2 To February 8, 1896. 










Qld., Dunwich Benevolent Asylum, Annual Reports, 
1890 - 1900. 
W.A., Poor Relief Reports, 1890 - 1896; Inspector of 
Charitable Institutions, Reports, 1897 - 1899 ; and, 
Superintendant of Public Charities and Inspector of 
Industrial and Reformatory Schools etc.. Report, 1900 ; 
5.A., Destitute Poor Department, Ann-ual Reports, 
1894 - 1896. 
N.S.W. Parliament, Select Committee on Old-age Pensions, 
Minutes of Evidence, 1896 , p.2; 
Vic., Royal Commission on Old-age Pensions, Minutes of 
Evidence, 1898 , pp.113 - 4; 
Tas., New Town Charitable Institute, Reports, 1890 - 1900 . 
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a d m i n i s t r a t i o n of the c o l o n y ' s i n d o o r - r e l i e f i n s t i t u t i o n s , 
r e p o r t e d in 1893 t h a t 
"In the G o v e r n m e n t A s y l u m for the Infirm and 
D e s t i t u t e t h e r e was a v e r y n o t e w o r t h y i n c r e a s e 
in the n u m b e r of a d m i s s i o n s , w h i l e there was a 
m a r k e d d e c r e a s e in the n u m b e r of d i s c h a r g e s . . . 
The h e a v i e r b u r d e n on the G o v e r n m e n t I n s t i t u t i o n 
m a y j u s t l y be r e g a r d e d as an index of the g r e a t 
s t r e s s e x p e r i e n c e d by u n o f f i c i a l and p r i v a t e r e l i e f 
a g e n c i e s . . . " ^ 
T h e s i t u a t i o n in V i c t o r i a , W e s t e r n A u s t r a l i a and Q u e e n s -
land was much the s a m e . In these c o l o n i e s the n u m b e r of 
b e n e v o l e n t a s y l u m i n m a t e s m o r e than d o u b l e d d u r i n g the 
f i r s t half of the 1 8 9 0 s . In South A u s t r a l i a and T a s m a n i a , 
w h e r e the a v a i l a b l e e v i d e n c e is i n c o n c l u s i v e , it does seem 
t h a t the d e m a n d for c h a r i t a b l e relief i n c r e a s e d only 
2 
s p a s m o d i c a l l y . 
This i n c r e a s e in the p r o v i s i o n of p u b l i c a s s i s t a n c e 
to the a g e d , which o c c u r r e d in varying d e g r e e s in all 
c o l o n i e s , was p r i m a r i l y c a u s e d by two f a c t o r s . F i r s t , 
t h e r e was a m a r k e d g r o w t h in the colonial aged c o m m u n i t y 
d u r i n g the 1 8 9 0 s . S e c o n d , t h e r e was a large i n c r e a s e in 
the p r o p o r t i o n of aged p e o p l e seeking p u b l i c a s s i s t a n c e . 
T h e s e f a c t o r s , w h i c h w e r e of varying i m p o r t a n c e in each of 
the c o l o n i e s , help e x p l a i n why there were m a r k e d inter-
c o l o n i a l d i f f e r e n c e s in the a m o u n t of c h a r i t a b l e r e l i e f 
N . S . W . , D e p a r t m e n t of C h a r i t a b l e I n s t i t u t i o n s , A n n u a l 
R e p o r t , a893), p . l ; s e e a l s o t h e 1 8 9 4 a n d 1 8 9 5 A n n u a l 
R e p o r t s f o r s i m i l a r c o m m e n t s . 
S e e S . A . , R o y a l C o m m i s s i o n o n t h e A g e d P o o r , M i n u t e s o f 
E v i d e n c e b e f o r e t h e S e l e c t C o m m i t t e e , ( 1 8 9 8 ) , p p . 1 - 4 a n d 
S . A . , D e s t i t u t e P o o r D e p a r t m e n t , A n n u a l R e p o r t , 
( 1 8 9 3 ) , p . l ; a n d , J o a n C . B r o w n , " P o v e r t y is n o t a 
C r i m e " , p . 1 6 1 . 
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g r a n t e d to the aged. It is to an e x a m i n a t i o n of these 
f a c t o r s that a t t e n t i o n is now turned. 
The Aging of the A u s t r a l i a n P o p u l a t i o n 
A u s t r a l i a had 92,550 r e s i d e n t s who were s i x t y - f i v e 
y e a r s of age or more in 1891; by 1901 this number had 
i n c r e a s e d to 150,789. During the 1890s, the A u s t r a l i a n 
aged c o m m u n i t y increased at an average annual rate of 5 
per c e n t , more than 2.5 times the comparable total p o p u l a t i o n 
growth rate. There w e r e , however, marked inter-colonial 
d i f f e r e n c e s (see table 2.3). The Western A u s t r a l i a n aged 
p o p u l a t i o n , which totalled a mere 1,461 in 1891, recorded 
the fastest average annual growth rate with 8.6 per cent. 
This was followed by Q u e e n s l a n d (7.9 per cent); V i c t o r i a 
(5.3 per cent) and New South Wales (5.1 percent). It is 
not s u r p r i s i n g , then, that all four of these colonies 
e x p e r i e n c e d a m a r k e d increase in the demand for aged char-
itable relief during the 1890s. The T a s m a n i a n aged popula-
tion increased at an annual rate of only 0.4 per c e n t , 
w h i c h helps to explain why the demand for aged relief in 
that colony increased only spasmodically during the 1890s. 
In South A u s t r a l i a the aged population rose by 3.5 per cent 
a y e a r , which makes it necessary to look e l s e w h e r e for an 
e x p l a n a t i o n of South A u s t r a l i a ' s intermittent growth in 
the demand for aged charitable relief in the 1890s. 
An Increased Proportion of Aged People Seeking 
Public A s s i s t a n c e 
From tables 1.1 and 1.2 in the previous chapter it 
seems that only about five per cent of the A u s t r a l i a n aged 
p o p u l a t i o n in 1891 were receiving i n d o o r - r e l i e f . After 
TABLE 2 . 3 
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DEMOGRAPHIC D E T A I L S R E L A T I N G TO THE A U S T R A L I A N 

















NEW SOUTH SOUTH WESTERN 
VICTORIA WALES QUEENSLAND AUSTRALIA AUSTRALIA TASMANIA AUSTRALIA 
39,371 28,375 6,008 10,628 1,461 
3.5 2.5 1.5 3.3 2.9 
66,060 46,573 12,873 14,938 3,322 
5.5 3.4 2.6 4.2 1.8 









4 .1 4.0 
297 58,230 
4.4 62.9 
5 .1 7.9 3.5 8.6 0.4 5.0 
NOTES : 1 I n c l u d e s a l l p e o p l e 65 y e a r s o f age and o v e r . 
S O U R C E : 1 8 9 1 : V i c . , Victorian Yearbook, 1893 , p p . 4 6 - 7 . 
1 9 0 1 : Commonweal th Bu reau o f C e n s u s and S t a t i s t i c s , Official 
Yearbook of the Commonwealth of Australia, No. 1 , p p . 1 6 4 - 5. 
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allowing for aged o u t d o o r - r e l i e f recipients, then probably 
no more than ten per cent of the Australian aged community 
were receiving public assistance in the early 1890s. On 
the basis of Victorian data it seems that this proportion 
doubled by the middle years of that decade, and even then 
it is quite likely that more needed public assistance than 
received it.^ The basic reason for this increase was, of 
course, the depressed economic conditions which appear to 
have affected the aged population in three ways. First, 
the proportion of old people in employment fell. Second, 
the proportion receiving family assistance declined. Third, 
the proportion who had "independent means" was reduced as 
a result of savings being lost because of the 1893 financial 
crisis. 
During the first half of the 1890s Australia suffered 
a severe economic depression. All colonies suffered a down-
turn in economic activity, but some were more seriously 
affected than others. Western Australia, for example, 
experienced only a minor recession in 1893-94 which was 
quickly truncated after the discovery of gold. For the 
remaining colonies, however, this downturn was more severe. 
The timing of the recovery phase also differed between 
colonies. As E. A. Boehm has commented: 
"Though the nadir was reached in 1893, the recovery 
in N.S.W., Victoria and Tasmania proceeded very 
slowly, since important sectors of these colonies 
experienced considerable depression and sluggish-
ness until 1895. By contrast, there was a more 
3 In victoria it was estimated that 25 per cent of people 
over 65 were inmates of Benevolent Asylums in 1897, 
see Vic., Royal Commission on Old-age Pensions, Minutes 
of Evidence, (1898), p.114. 
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s p e e d y , t h o u g h not u n i f o r m , rate of u p s w i n g in 
Q u e e n s l a n d and South Australia."'^ 
One s y m p t o m of this d e p r e s s i o n was high u n e m p l o y m e n t . 
In V i c t o r i a , for e x a m p l e , it is e s t i m a t e d that u n e m p l o y m e n t 
r e a c h e d 25 per c e n t of the w o r k f o r c e by 1893.^ The tight 
l a b o u r m a r k e t c o n d i t i o n s that p r e v a i l e d in the 1880s had 
d i s a p p e a r e d , w h i c h m e a n t that aged w o r k e r s , m o s t of whom 
w e r e u n s k i l l e d , faced i n c r e a s e d c o m p e t i t i o n from y o u n g e r 
w o r k e r s . A New South Wales Royal C o m m i s s i o n s p e c i f i c a l l y 
drew a t t e n t i o n to this when it r e p o r t e d that " E m p l o y e r s 
will not now e n g a g e men of 60 y e a r s of age who s o m e t i m e 
back could find o c c a s i o n a l w o r k . " ^ As a r e s u l t , u n e m p l o y -
m e n t a m o n g s t the aged increased s i g n i f i c a n t l y in the 1 8 9 0 s , 
a l t h o u g h not at a u n i f o r m rate in each c o l o n y . It w a s , 
q u i t e l i k e l y , h i g h e r in V i c t o r i a , New South Wales and 
Q u e e n s l a n d , than in Western A u s t r a l i a , T a s m a n i a and South 
A u s t r a l i a . 
The d e p r e s s i o n was also c h a r a c t e r i s e d by falling 
w a g e s . P . G . M a c a r t h y has d e s c r i b e d the s i t u a t i o n in 
V i c t o r i a as f o l l o w s : 
4 E . A . B o e h m , P r o s p e r i t y a n d D e p r e s s i o n i n A u s t r a l i a 
1 8 8 7 - 1 8 9 7 , ( 1 9 7 1 ) , p . 2 8 ; s e e a l s o , W . A . S i n c l a i r , 
E c o n o m i c R e c o v e r y in V i c t o r i a , ( 1 9 5 6 ) , C h . i i . 
5 S e e C . F o r s t e r , " A u s t r a l i a n U n e m p l o y m e n t 1 9 0 0 - 1 9 4 0 " , 
E c o n o m i c R e c o r d , S e p t . 1 9 6 5 , V o l . 4 1 , p p . 4 2 7 - 8 ; a n d , 
P . G . M a c a r t h y , " W a g e s in A u s t r a l i a , 1 8 9 1 t o 1 9 1 4 " , 
A u s t r a l i a n E c o n o m i c H i s t o r y R e v i e w , M a r c h 1 9 7 0 , V o l . X , 
1 , p p . 5 6 - 7 6 f o r a d i s c u s s i o n o f t h e l e v e l o f 
u n e m p l o y m e n t in A u s t r a l i a i n t h e 1 3 9 0 s a n d t h e 
m e a s u r e m e n t d i f f i c u l t i e s i n v o l v e d . 
6 N . S . W . , R o y a l C o m m i s s i o n o n P u b l i c C h a r i t i e s , S e c o n d 
R e p o r t , ( 1 8 9 8 ) , p . x v i i . 
7 T . A . C o g h l a n , L a b o u r a n d I n d u s t r y in A u s t r a l i a , V o l . I V , 
p p 2 0 1 2 - 17; a n d , N . G . B u t l i n , A u s t r a l i a n D o m e s t i c 
P r o d u c t , I n v e s t m e n t a n d F o r e i g n B o r r o w i n g 1 8 6 1 - 1 9 3 8 / 3 9 
( 1 9 6 5 ) , p p . 1 5 7 - 8 . 
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"In the building t r a d e , 'the recognized wage for 
a b r i c k l a y e r [was] 7/- a d a y ' , compared with 
10s to 12s before the ' n i n e t i e s , and even then 
e m p l o y e r s switched to piecework and 'we did not 
average 30/- a w e e k ' . . . I n iron m o u n d i n g 'men being 
unable to find e m p l o y m e n t were willing to work for 
less rate of wages at that time [ 1 8 9 0 s ] . Times 
were so b a d , men were compelled to take any pay 
they could g e t . ' In the furniture t r a d e , piece-
work was imposed by the employers with the result 
that 'Some of the fastest men would draw 30/- and 
perhaps 3 2 / 6 , but the m a j o r i t y of the men received 
30/- and l e s s . ' Amongst the most capable of the 
u n s k i l l e d , the b r i c k l a y e r s ' l a b o u r e r s ' daily wage 
fell from 7s or 8s to 5s and b e l o w , whilst govern-
ment labourers may have fared even worse."® 
He t e n t a t i v e l y concluded that 
"...building workers and possibly unskilled 
labourers in general experienced larger wage 
r e d u c t i o n s than the average of m a n u f a c t u r i n g . 
C o n v e r s e l y , the wage e q u i v a l e n t incomes for 
agricultural and pastoral w o r k e r s , many domestic 
s e r v a n t s , and possibly wage earners in other 
tertiary occupations may have fallen less rapidly 
and e x t e n s i v e l y . " 
But prices were probably falling faster than w a g e s , which 
m e a n t that w o r k e r s with a degree of job security -
p a r t i c u l a r l y g o v e r n m e n t employees such as teachers and 
railwaymen - may have gained somewhat from the d e p r e s s i o n . 
But for most w o r k e r s , h o w e v e r , job security was a d r e a m . 
Even those who had regular work could never be certain that 
8 P . G . M a c a r t h y , o p . c i t . , p . 5 9 . 
9 I b i d . , p . 6 5 . 
1 0 S e e N . G . B u t l i n , o p . c i t . , p . 1 5 8 ; E . A . B o e h m , o p . c i t . , 
p . 1 9 7 ; P . G . M a c a r t h y , l o c . c i t . ; a n d , T . A . C o g h l a n , 
o p . c i t . , p p . 2 1 1 7 - 24 f o r e s t i m a t e s o f c o s t o f l i v i n g 
c h a r g e s in V i c t o r i a , Q u e e n s l a n d , S o u t h A u s t r a l i a a n d 
N e w S o u t h W a l e s . 
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it would c o n t i n u e . In a d d i t i o n , the 1893 financial crisis 
p r o b a b l y h e i g h t e n e d the general feeling of a p p r e h e n s i o n 
in the c o m m u n i t y . ^ ^ Under these c o n d i t i o n s many c h i l d r e n 
w o u l d have been less w i l l i n g , even if they were a b l e , to 
s u p p o r t their aged r e l a t i v e s , p a r t i c u l a r l y as they knew 
that public a s s i s t a n c e was a v a i l a b l e . 
A n o t h e r a s p e c t of the d e p r e s s i o n which would have 
a d v e r s e l y a f f e c t e d the aged was the financial crisis in 
1 8 9 3 . The s u s p e n s i o n of business by thirteen banks between 
April 6 and May 17 1 8 9 3 , and by two major pastoral c o m p a n i e s 
in the f o l l o w i n g June a n d " J u l y , would have m e a n t that the 
s a v i n g s of many old people either had become t e m p o r a r i l y 
i n a c c e s s i b l e , if the suspension was only t e m p o r a r y , or 
were c o m p l e t e l y l o s t , if finanacial r e c o n s t r u c t i o n was 
12 
i m p o s s i b l e . In any event there w e r e , no d o u b t , fewer 
m e m b e r s of the aged c o m m u n i t y who had i n d e p e n d e n t means 
a f t e r these financial d i f f i c u l t i e s than there were before-
h a n d . 
The 1890s d e p r e s s i o n , t h e n , is an i m p o r t a n t factor in 
e x p l a i n i n g the increased demand for aged c h a r i t a b l e relief 
in V i c t o r i a , New South Wales and Q u e e n s l a n d , a l t h o u g h for 
the r e m a i n i n g smaller colonies it was of less i m p o r t a n c e . 
H o w e v e r , it p r o b a b l y accounts for the i n t e r m i t t e n t i n c r e a s e s 
in the demand for aged relief in South A u s t r a l i a a n d , to 
a lesser e x t e n t , in T a s m a n i a . 
11 F o r a d e s c r i p t i o n o f t h i s c r i s i s s e e T . A . C o g h l a n , 
L a b o u r a n d I n d u s t r y in A u s t r a l i a , V o l . I l l , 
pp.1633 - 1789. 
12 I b i d . 
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E X P R E S S I O N S OF D I S S A T I S F A C T I O N W I T H E X I S T I N G C H A R I T A B L E 
R E L I E F SYSTFM.^ 
As the 1 8 9 0 s a d v a n c e d it b e c a m e c l e a r t h a t the v a r i o u s 
c o l o n i a l c h a r i t a b l e r e l i e f s y s t e m s w e r e i n c a p a b l e of pro-
v i d i n g a d e q u a t e a s s i s t a n c e to the g r o w i n g n u m b e r of old 
p e o p l e c o m i n g w i t h i n t h e i r a m b i t . S y m p t o m s of s t r a i n -
e s p e c i a l l y o v e r c r o w d i n g - w e r e b e c o m i n g i n c r e a s i n g l y 
e v i d e n t . E x p r e s s i o n s of d i s s a t i s f a c t i o n c o u l d be heard 
t h r o u g h o u t A u s t r a l i a - from r e l i e f a d m i n i s t r a t o r s , p o l i -
t i c i a n s a n d , to a l i m i t e d e x t e n t , the p r e s s . P e r h a p s in 
V i c t o r i a and New S o u t h W a l e s t h e y w e r e m o r e i n s i s t e n t , 
w h i c h is not s u r p r i s i n g g i v e n the d e m o g r a p h i c and e c o n o m i c 
c o n d i t i o n s p r e v a i l i n g t h e r e . 
N e w S o u t h W a l e s 
F r o m the e a r l y 1 8 9 0 s c o n s i d e r a b l e s t r a i n was p l a c e d 
upon the r e l i e f s y s t e m in New S o u t h W a l e s . O v e r c r o w d i n g , 
o n e of the f i r s t s y m p t o m s , was h i g h l i g h t e d in 1894 by the 
D i r e c t o r of C h a r i t a b l e I n s t i t u t i o n s w h o p o i n t e d out t h a t 
the e x c e s s of g o v e r n m e n t a s y l u m i n m a t e s o v e r a v a i l a b l e 
a c c o m m o d a t i o n had i n c r e a s e d from 383 to 608 b e t w e e n 1891 
and 1 8 9 4 . ^ ^ He w e n t on to e x p l a i n t h a t 
"The a b n o r m a l p r e s s u r e upon the r e s o u r c e s of the 
a s y l u m s has n e c e s s i t a t e d m u c h a d d i t i o n a l a c c o m m -
o d a t i o n for the I n f i r m and D e s t i t u t e , n o t o n l y in 
t h o s e d i v i s i o n s t h a t are g e n e r a l l y a s s u m i n g the 
f u n c t i o n of a h o s p i t a l for i n c u r a b l e s ; as well as 
13 n T s T w . , D e p a r t m e n t o f C h a r i t a b l e I n s t i t u t i o n s , ( D C I ) , 
A n n u a l R e p o r t , ( 1 8 9 4 ) , p . l . F o r s i m i l a r r e m a r k s s e e : 
D C I . A n n u r r ~ R e p o r t , ( 1 8 9 5 ) , p . 2 ; J . C . N e i l d , R e p o r t 
o n O l d - a g e P e n s i o n s , ( 1 8 9 8 ) , p . 4 5 1 ; N . S . W . , R o y a l 
C o m m i s s i o n o n P u b l i c C h a r i t i e s . M i n u t e s of E v i d e n c e , ( 1 8 9 8 ) , 
p . 8 ; a n d , N . S . W . , P a r l i a m e n t a r y S t a n d i n g C o m m i t t e e o n 
P u b l i c w o r k s , R e p o r t o n t h e P r o p o s e d E r e c t i o n O f B u i l d i n g s 
a t R o c k w o o d f o r I n f i r m a n d D e s t i t u t e P e r s o n s , ( 1 8 9 6 ) , p p . 7 - 9 
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C o n v a l e s c e n t A u x i l i a r y H o s p i t a l s to the M e t r o p o l -
itan I n f i r m a r i e s (or h o s p i t a l s ] , but a l s o in the 
g e n e r a l d i v i s i o n w h e r e the o r d i n a r y p a u p e r 
p o p u l a t i o n of the c o m m u n i t y is p r o v i d e d for."^'^ 
A few y e a r s l a t e r the l i v i n g c o n d i t i o n s in these i n s t i t u t i o n s 
w e r e criticised by the S u p e r i n t e n d e n t of the G l a d e s v i l l e 
H o s p i t a l , D r . W . C . W i l l i a m s o n , in a R e p o r t to the New 
S o u t h W a l e s P u b l i c S e r v i c e Board in 1 8 9 8 . In p a r t i c u l a r 
he d r e w a t t e n t i o n to the " . . . a n t i q u a t e d , m a k e s h i f t s t r u c t u r e s 
in u s e . . . " at g o v e r n m e n t a s y l u m s . ^ ^ His a t t i t u d e t o w a r d s 
the G e o r g e S t r e e t B e n e v o l e n t A s y l u m , S y d n e y ' s l a r g e s t , was 
m o r e c a u s t i c : 
"To get an i n s i g h t into the c h a r a c t e r of the p l a c e 
it s h o u l d . . . b e seen at n i g h t , when the i n m a t e s 
are in b e d ; or in w e t or cold w e a t h e r , when the 
o v e r c r o w d i n g , h o p e l e s s n e s s and m i s e r y of the 
s u r r o u n d i n g s are fully a p p a r e n t . 
The c r i t i c a l c o m m e n t s of a n o t h e r M e d i c a l P r a c t i t i o n e r in 
the same R e p o r t w e r e a l s o s u g g e s t i v e of a s t r a i n e d s i t u a -
tion : 
"I c o n s i d e r G e o r g e S t r e e t A s y l u m a b s o l u t e l y the 
m o s t o b j e c t i o n a b l e place I have even been i n , and 
its m a i n t e n a n c e a d i s c r e d i t to c i v i l i z a t i o n . . . 
[ i n m a t e s ] are housed in d o r m i t o r i e s t h r e e or four 
s t o r i e s h i g h . . . From t h e i r c o n d i t i o n [ i n m a t e s ] 
are u n a b l e to get down into the r e c r e a t i o n g r o u n d 
and are c o m p e l l e d to spend their days in virtual 
i m p r i s o n m e n t . No steps seem to have been taken 
14 P C I , A n n u a l R e p o r t , ( 1 8 9 4 ) , p . l . 
15 Q u o t e d in B r i a n D i c k e y , C h a r i t y in- N e w S o u t h W a l e s , 
1 8 5 0 - 1 9 1 4 , ( 1 9 6 6 ) , p . 3 1 7 . S i m i l a r c o m m e n t s w e r e 
m a d e t h r e e y e a r s e a r l i e r , s e e D C I , A n n u a l R e p o r t , 
( 1 8 9 5 ) , p . l . 
16 Q u o t e d in B r i a n D i c k e y , o p . c i t . , p . 3 1 8 . 
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to a m e l i o r a t e t h e i r l o t , w h i c h is i n e x p r e s s i b l y 
s a d , if n o t i n h u m a n . 
C o n d i t i o n s w e r e no b e t t e r in p r i v a t e i n s t i t u t i o n s . The 
u n s u i t a b i 1 i t y of the b u i l d i n g used by the B e n e v o l e n t 
S o c i e t y of New S o u t h W a l e s was r e m a r k e d upon by its 
S e c r e t a r y in the l a t e 1 8 9 0 s : 
"I m a y s t a t e that the b u i l d i n g s are t o t a l l y u n f i t 
for the w o r k of the i n s t i t u t i o n . I am t a l k i n g now 
a b o u t the l y i n g - i n d e p a r t m e n t . We have had that 
t e r r i b l e d i s e a s e a m o n g s t w o m e n - p u e r p e r a l f e v e r -
t h e r e . 
W h i l e c o m p l a i n t s a b o u t o v e r c r o w d i n g and poor l i v i n g 
c o n d i t i o n s in i n d o o r - r e l i e f i n s t i t u t i o n s w e r e both f r e q u e n t 
and u r g e n t , o t h e r f e a t u r e s of the c h a r i t a b l e r e l i e f s y s t e m 
a l s o c a m e in for c r i t i c i s m . T h e s e included the s h o r t a g e 
of m e d i c a l and p a r a m e d i c a l staff at b e n e v o l e n t a s y l u m s ; ^ ^ 
the i n a d e q u a c y of i n m a t e " c l a s s i f i c a t i o n " at b e n e v o l e n t 
a s y l u m s , w h i c h h i n d e r e d the p r o v i s i o n of e f f e c t i v e m e d i c a l 
t r e a t m e n t ; ^° the m i x i n g of w o m e n of "very bad c h a r a c t e r " 
2 1 
w i t h those "who are r e d u c e d to p o v e r t y from m i s f o r t u n e " ; 
the p o o r q u a l i t y of food and c l o t h i n g s u p p l i e d by b e n e v o l e n t 
a s y l u m s ; ^ ^ the e n f o r c e d s e p a r a t i o n of m a r r i e d c o u p l e s at 
17 Quoted in ibid. 
18 N . S . W . , R o y a l C o m m i s s i o n on P u b l i c C h a r i t i e s , M i n u t e s 
of E v i d e n c e , (1898), p.14; see also,pp.79 - 80 and 84. 
19 See i b i d . , p.8; and, Brian D i c k e y , o p . c i t . , p.318. 
20 See N . S . W . , S e l e c t C o m m i t t e e on O l d - a g e P e n s i o n s , M i n u t e s 
of E v i d e n c e ; (1898), p.24; N . S . W . , R o y a l C o m m i s s i o n on 
P u b l i c C h a r i t i e s , M i n u t e s of E v i d e n c e , (1898), p.8; 
a n d , J.C. N e i l d , op. c i t . , pp.438 - 50. 
21 See i b i d . , p.438; a n d ^ N . S . W . , R o y a l C o m m i s s i o n on P u b l i c 
C h a r i t i e s , M i n u t e s of E v i d e n c e , (1898), pp.9, 36 and 81. 
22 See J.C. Neild, op. cit., p.87. 
- 36 -
2 3 
b e n e v o l e n t a s y l u m s ; a n d , f i n a l l y , the i n e f f i c i e n c y of 
the o u t d o o r - r e l i e f s y s t e m . 
V i c t o r i a 
The same s y m p t o m s of strain that e x i s t e d in New South 
W a l e s also d e v e l o p e d in V i c t o r i a . ^ ^ C r i t i c i s m r e g a r d i n g 
o v e r c r o w d i n g , i n a d e q u a t e m e d i c a l t r e a t m e n t and the s e p a r a t i o n 
of m a r r i e d c o u p l e s - to m e n t i o n but a few - w e r e f r e q u e n t l y 
m a d e in the 1 8 9 0 s . The s i t u a t i o n was such that by 1897 
one Royal C o m m i s s i o n r e p o r t e d : 
" . . . t h e p r e s e n t m o d e s of r e l i e f are i n a d e q u a t e , 
a n d . . . l e g i s l a t i o n is u r g e n t l y r e q u i r e d for the 
p u r p o s e of e s t a b l i s h i n g some new system c a p a b l e 
of m i n i s t e r i n g to the needs of the v a r i o u s g r a d e s 
of the aged p o o r . 
It w a s , h o w e v e r , the i m p r i s o n m e n t of the aged d e s t i t u t e 
- b e c a u s e of the i n a b i l i t y of the e x i s t i n g r e l i e f s y s t e m 
to cope - that e s p e c i a l l y p r i c k e d the c o m m u n i t y ' s social 
c o n s c i e n c e . In 1898 a Royal C o m m i s s i o n d e c l a r e d : 
"...we are i m p r e s s e d with the g l a r i n g i n j u s t i c e 
o c c a s i o n a l l y i n f l i c t e d upon the aged and d e s t i t u t e , 
a g a i n s t w h o m there is no a l l e g a t i o n of c r i m e , of 
being c h a r g e d under the P u b l i c O f f e n c e s A c t w i t h 
23 See N.S.W., Royal Commission on Public Charities, Second 
Report, (1898), p.xxii; Minutes of Evidence, pp.21 and 
71; and, J.C. Neild, op. cit., p.450 . 
24 See ibid. 
25 For s p e c i f i c d e t a i l s see: V i c . , R o y a l c o m m i s s i o n on 
C h a r i t a b l e I n s t i t u t i o n s , R e p o r t , (1891), p a s s i m , Supp-
- l e m e n t a t y R e p o r t , (1894), p a s s i m ; V i c . , R o y a l C o m m i s s i o n 
on o l d - a g e P e n s i o n s , R e p o r t , (1898), p a s s i m ; a n d , V i c . , 
I n s p e c t o r of C h a r i t a b l e I n s t i t u t i o n s , A n n u a l R e p o r t s , 
(1890 - 1900) . 
26 V i c . , R o y a l C o m m i s s i o n on O l d - a g e P e n s i o n s , R e p o r t , 
( 1 8 9 8 ) , p . v . 
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h a v i n g no l a w f u l m e a n s of s u p p o r t , and s e n t to 
gaol . 
c o n s i d e r a b l e a t t e n t i o n , in a s o m e w h a t m o r e e m o t i v e v e i n , 
w a s g i v e n to t h i s s i t u a t i o n by the local p r e s s . On 
J a n u a r y 10 1 8 9 8 , the Herald r e p o r t e d the c a s e of A n n e 
K e n t , w h o , at n i n e t y y e a r s of a g e , was s e n t to gaol for 
o n e y e a r . O n e M a r c h 1 1 , The Argus, u n d e r the h e a d l i n e : 
"Sad End to an Old C o l o n i a l : The Gaol for the A g i n g M a n " , 
told of the p l i g h t of S a m u e l B o y c e , w h o , at the age of 
s i x t y , w a s s e n t to gaol in a " d y i n g c o n d i t i o n " . The Age, 
in an e d i t o r i a l on M a y 10 1 8 9 8 , w a s s h o c k e d at t h i s 
d e v e l o p m e n t: 
" P u b l i c s e n t i m e n t has been p r o f o u n d l y s t i r r e d by 
the c o n t i n u e d r e m i s s i o n to gaol of old and d e s t i t u t e 
p e r s o n s a g a i n s t w h o m t h e r e is no a l l e g a t i o n of 
c r i m e . It is f e l t to be a s c a n d a l o u s t h i n g t h a t 
r e s p e c t a b l e p e o p l e - u n a b l e to earn t h e i r l i v i n g -
s h o u l d be c h a r g e d u n d e r the V a g r a n c y A c t , as if 
t h e y w e r e i d l e and d i s o r d e r l y p e r s o n s , and s e n t to 
p r i s o n as the o n l y a v a i l a b l e m e a n s by w h i c h t h e y 
m a y r e c e i v e food and s h e l t e r . . . V o l u n t a r y e f f o r t is 
i n s u f f i c i e n t to m e e t the n e c e s s i t i e s of the t i m e , 
and day by day old p e o p l e are s e n t to p r i s o n -
o f t e n to die t h e r e - w h o s e sole o f f e n c e is p o v e r t y . " 
In a s o c i e t y n o t a c c u s t o m e d to c o n s p i c u o u s p o v e r t y -
the e m p i t o m e of w h i c h is s t r e e t b e g g i n g - the t h o u g h t of 
old p e o p l e , e s p e c i a l l y old w o m e n , being s e n t to gaol b e c a u s e 
of t h e i r p o v e r t y , and the i n a d e q u a c y of the r e l i e f s y s t e m , 
w a s , no d o u b t , an a p p a l l i n g o n e to m o s t p e o p l e . W h e n this 
J t I b i d ; s e e a l s o M i n u t e s o f E v i d e n c e , ( 1 8 9 8 ) , p p . 2 , 7 , 
14 - 5 , 17 - 8 , 2 3 , 2 8 , 3 1 , 3 3 , 4 5 , 47 - 8 , 5 6 , 6 1 , 
67 - 8 , 7 1 , 73 - 5 , 7 9 , 83 - 4 , 8 7 , 8 9 , 91 - 2 , 9 4 , 
97 - 8 , 108 - 9 , 1 1 9 - 2 6 , 1 3 3 - 8 , 1 4 1 - 3 a n d 3 1 8 ; 
a n d . P r o g r e s s R e p o r t , ( 1 8 9 7 ) , p a s s i m . 
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o c c u r r e d with i n c r e a s i n g f r e q u e n c y in the 1890s it is not 
s u r p r i s i n g that p u b l i c s e n t i m e n t was s t i r r e d , r e s u l t i n g in 
a g r o u n d - s w e l l of public o p i n i o n in favour of a more 
d i s c r i m i n a t i n g t r e a t m e n t of the a g e d . 
The S m a l l e r C o l o n i e s 
The c h a r i t a b l e r e l i e f systems in the r e m a i n i n g , smaller 
c o l o n i e s were also the s u b j e c t of c r i t i c i s m along much the 
same lines as that w h i c h o c c u r r e d in Victoria and New South 
W a l e s . In Q u e e n s l a n d , for e x a m p l e , the problem of over-
c r o w d i n g had c l e a r l y become acute by the mid 1 8 9 0 s . 
T e m p o r a r y forms of a c c o m m o d a t i o n , which had been in use 
since 1 8 9 2 , were e x t e n s i v e l y utilized by 1 8 9 5 . As the 
A d m i n i s t r a t o r of the Dunwich B e n e v o l e n t A s y l u m , the only 
one in the c o l o n y , pointed out in 1896: 
"During the first half of [1895] some 20 men were 
located in t e n t s , every bed in the i n s t i t u t i o n 
being f i l l e d ; but at the end of the y e a r the 
number in tents rose to 4 0 . " ^ ^ 
It was the poor state of b u i l d i n g s caused by over-
c r o w d i n g that received most critical a t t e n t i o n in Western 
A u s t r a l i a , a n d , to a lesser e x t e n t , T a s m a n i a . C o n d i t i o n s 
at Western A u s t r a l i a ' s only b e n e v o l e n t asylum for aged and 
d e s t i t u t e m e n , the M t . Eliza Dep'o't, were c o n d e m n e d by a 
P o l i c e M a g i s t r a t e , A . S . R o e , who was a p p o i n t e d in 1 8 9 8 , 
to i n v e s t i g a t e the general m a n a g e m e n t of the D e p ^ t . The 
"28 F o r a c r i t i c a l e x a m i n a t i o n of Q u e e n s l a n d ' s c h a r i t a b l e 
r e l i e f s y s t e m , s e e R . L . E v a n s , C h a r i t a b l e I n s t i t u t i o n s 
o f t h e Q u e e n s l a n d G o v e r n m e n t to 1919 , ( 1 9 7 0 ) , 
p p . 1 4 7 - 2 0 2 . 
29 Q l d , D u n w i c h B e n e v o l e n t A s y l u m , A n n u a l R e p o r t , ( 1 8 9 5 ) , 
p . 2 ; S e e a l s o A n n u a l R e p o r t , ( 1 8 9 4 ) , p . l ; A n n u a l 
R e p o r t , (1897 ) , p . 2 ; a n d . A n n u a l R e p o r t , ( 1 8 9 9 ) , p . 2 . 
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c o n c l u s i o n he r e a c h e d was that 
"The s i t u a t i o n of the D e p S t is u t t e r l y u n s u i t a b l e , 
and the i n m a t e s should be r e m o v e d to a m o r e airy 
and s u i t a b l e spot as soon as p o s s i b l e . 
In T a s m a n i a , w h e r e c o m p l a i n t s of the r e l i e f s y s t e m w e r e 
c o m p a r a t i v e l y f e w , the " d i l a p i d a t e d c o n d i t i o n " of the 
L a u n c e s t o n C h a r i t a b l e I n s t i t u t i o n , and o t h e r i n d o o r - r e l i e f 
i n s t i t u t i o n s , did r e c e i v e some c r i t i c a l a t t e n t i o n in the 
f i r s t half of the 1 8 9 0 s . ^ ^ 
The general n a t u r e of the c o m p l a i n t s d i r e c t e d a g a i n s t 
the c h a r i t a b l e r e l i e f system in South A u s t r a l i a , w h e r e the 
p r o b l e m of o v e r c r o w d i n g was not a c u t e , w e r e , h o w e v e r , 
s o m e w h a t d i f f e r e n t . During the early 1 8 9 0 s , c o n c e r n was 
e x p r e s s e d a b o u t the c o l o n y ' s only B e n e v o l e n t A s y l u m b e c o m i n g 
."...more and m o r e an hospital for i n c u r a b l e s " , r a t h e r than 
a b o u t any o v e r t a x i n g of its r e s o u r c e s which m i g h t have 
3 2 
o c c u r r e d . In 1898 a Royal C o m m i s s i o n m a d e r e f e r e n c e to 
the f a c t that 
" . . . m a n y of the inmates [of the A s y l u m ] w e r e 
s u f f e r i n g from i n c u r a b l e d i s e a s e s , and the o f f i c e r s 
e x p e r i e n c e some d i f f i c u l t y in m a k i n g s u i t a b l e 
p r o v i s i o n for their t r e a t m e n t w i t h o u t e n d a n g e r i n g 
the health of o t h e r s . The i n s t i t u t i o n was not 
o r i g i n a l l y i n t e n d e d for use as an i n f i r m a r y , and 
when cases of c o n s u m p t i o n and c a n c e r have to be 
a c c o m m o d a t e d in the same b u i l d i n g with h e a l t h y 
30 W . A . , A . S . R o e , R e p o r t o f an I n q u i r y i n t o t h e G e n e r a l 
M a n a g e m e n t o f t h e Deport a t M o u n t E l i z a , ( 1 8 9 8 ) , p . 3 . 
3 1 S e e J o a n C . B r o w n , o p . c i t . , p p . 1 0 - a n d 1 5 7 - 1 6 5 ; T a s . , 
L a u n c e s t o n C h a r i t a b l e I n s t i t u t i o n , R e p o r t , ( 1 8 9 0 ) , p . 4 ; 
a n d , R e p o r t , ( 1 8 9 1 ) , p . 4 . 
32 S . A . , D e s t i t u t e P o o r D e p a r t m e n t , A n n u a l R e p o r t , ( 1 8 9 1 ) , 
p p . 1 a n d 3; s e e a l s o A n n u a l R e p o r t , ( 1 8 9 2 ) , p p . 1 a n d 3; 
A n n u a l R e p o r t , ( 1 8 9 3 ) , p . 3 ; a n d . A n n u a l R e p o r t , ( 1 8 9 5 ) p . 5 
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inmates the dangers are too evident to require 
comment. Though every possible precaution is 
taken, and every effort made to keep the diseased 
and the healthy separated, the present arrangement 
ought not to be allowed to continue. 
THE SEARCH FOR A NFW APPROACH TO THE PRQRI FM OF 
AGED DESTITUTION 
The growing awareness of the inadequacies of the 
existing charitable relief systems in the various colonies 
was the major cause of the growth in public opinion in 
favour of a more sympathetic and discriminating treatment 
of the aged poor in the 1890s. No doubt the depression, 
characterized as it was by high levels of unemployment 
and uncertainty about the future, had assisted in breaking 
down the traditional resistance to greater state inter-
vention in welfare matters. A more sympathetic attitude 
towards the aged poor was gaining acceptance. The belief 
that unemployment, which had loomed as a major cause of 
poverty, was merely a temporary aberration lost much of 
its appeal during the prolonged depression. It was 
becoming quite apparent to all who examined poverty that, 
indeed, it could exist despite a desire to work and save. 
No longer were the poor seen simply, and rather naively, 
as being either "immoral", "unwilling to work" or merely 
"lacking in incentive". The work ethic which had long 
dominated society's attitude to the poor was being strongly 
c h a l l e n g e d , particularly by those in the newly emerging 
political wing of the labour movement, who argued that 
33 s.A., Royal Commission on the Aged Poor, Report, (1898), 
p.vi. For other criticisms made see pp.v - vi. 
- 41 -
p o v e r t y was not always the fault of the p o o r . They saw 
s o c i a l , e c o n o m i c and political factors as its primary 
c a u s e . 
With this e m e r g e n c e of a public sentiment in favour 
of a better deal for the aged d e s t i t u t e , colonial polit-
icians began to r e - e x a m i n e the "proper" role of the state 
in such m a t t e r s . Until the 1890s governments had acquired 
their w e l f a r e r e s p o n s i b i l i t i e s both gradually and reluc-
t a n t l y . The aged had long been considered by politicians 
and a d m i n i s t r a t o r s alike to be primarily a family 
r e s p o n s i b i l i t y s h a r e d , if n e c e s s a r y , with public c h a r i t i e s . 
A s s i s t a n c e from the state was provided only to those who 
could not satisfy their basic needs by any other m e a n s . 
H o w e v e r , the immediate impact of the depression and a 
growing social conscience helped to change this a t t i t u d e . 
The Poli cy Options 
Many solutions to the problem of aged destitution 
were discussed in the 1 8 9 0 s . One broad approach centred 
on improving the existing charitable relief s y s t e m , but 
w i t h o u t altering its basic s t r u c t u r e . In this c o n t e x t , 
three suggestions were m a d e . ^ ^ F i r s t , that the existing 
f a c i l i t i e s available to the aged poor should be improved 
- buildings should be renovated and better medical 
services should be p r o v i d e d . S e c o n d , that control over 
the various private organizations should be tightened so 
as to make them more e f f e c t i v e . T h i r d , that separate 
J 4 J.C. N e i l d , op. cit., pp.450 - 2; Vic., Royal 
C o m m i s s i o n o n C h a r i t a b l e I n s t i t u t i o n s , R e p o r t , (1891), 
p p . x x i - x x i i ; a n d , N . S . W . , R o y a l C o m m i s s i o n o n 
P u b l i c C h a r i t i e s , R e p o r t , (1898), p p . x l i i - x l i i i . 
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c o t t a g e s for married inmates of b e n e v o l e n t asylums should 
be c o n s t r u c t e d . 
An a l t e r n a t i v e approach was to reduce the degree of 
g o v e r n m e n t intervention in w e l f a r e matters by promoting 
f a m i l y and voluntary c h a r i t y . One suggestion was that 
f a m i l i e s should be forced to bear a greater share of 
r e s p o n s i b i l i t y for their destitute aged r e l a t i v e s . ^ ^ 
A n o t h e r was that the more robust benevolent asylum inmates 
should be b o a r d e d - o u t and perhaps even provided with a 
small cash a l l o w a n c e . ^ ^ A third suggestion was that 
f r i e n d l y societies should be made more financially s e c u r e , 
and thus more attractive to people who might wish to make 
p r o v i s i o n for their old a g e , by forcing these societies 
to relate benefits actuarially to c o n t r i b u t i o n s . ^ ^ F i n a l l y , 
it was advocated that governments should induce people to 
p a r t i c i p a t e in private contributory pension schemes by 
-3 p 
s u b s i d i z i n g contributions to approved retirement f u n d s . 
A n o t h e r approach advocated the payment of old age 
p e n s i o n s . Two types of schemes were s u g g e s t e d . One required 
b e n e f i c i a r i e s to contribute towards their p e n s i o n s ; the 
other involved pensions that were financed entirely by the 
35 V i c . , R o y a l C o m m i s s i o n o n C h a r i t a b l e I n s t i t u t i o n s , 
R e p o r t , ( 1 8 9 1 ) , p . x x i . 
36 S . A . , R o y a l C o m m i s s i o n o n t h e A g e d P o o r , R e p o r t , ( 1 8 9 8 ) , 
p . i x ; V i c . , R o y a l C o m m i s s i o n on O l d - a g e P e n s i o n s , 
R e p o r t , ( 1 8 9 8 ) , p . i x ; a n d , N . S . W . , S e l e c t C o m m i t t e e o n 
O l d - a g e P e n s i o n s , R e p o r t , ( 1 8 9 6 ) , p . 5 . 
37 S . A . , R o y a l C o m m i s s i o n o n t h e A g e d P o o r , R e p o r t , ( 1 8 9 8 ) , 
p . x i ; a n d , V i c . , R o y a l C o m m i s s i o n o n O l d - a g e P e n s i o n s , 
R e p o r t , ( 1 8 9 8 ) , p . x i i i . 
38 J . C . N e i l d , o p . c i t . , p p . 4 6 1 - 7 ; S . A . , R o y a l C o m m i s s i o n 
o n t h e A g e d P o o r , R e p o r t , ( 1 8 9 8 ) , p . x i ; a n d , V i c . , R o y a l 
C o m m i s s i o n o n O l d - a g e P e n s i o n s , M i n u t e s of E v i d e n c e , 
( 1 8 9 8 ) , p p . 3 9 - 4 1 a n d 1 4 6 . 
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the s t a t e . When c o n s i d e r a t i o n was given to c o n t r i b u t a r y 
p e n s i o n s it was a r g u e d that any practical scheme would 
have to be based on the G e r m a n c o m p u l s o r y - c o n t r i b u t o r y 
m o d e l , where both e m p l o y e r s and employees shared the cost 
and the state acted m e r e l y as an a d m i n i s t r a t o r . The South 
A u s t r a l i a n A c t u a r y , H. D. G o u g e , h o w e v e r , offered an 
i n t e r e s t i n g v a r i a n t when he suggested that at the birth 
of each child either the p a r e n t s , or the state, should 
m a k e a lump-sum p a y m e n t of £5 to a s t a t e - a d m i n i s t e r e d fund 
w h i c h would invest it, at a g o v e r n m e n t - g u a r a n t e e d rate of 
i n t e r e s t , so as to finance an annuity for those who 
s u r v i v e d to the age of sixty-five and who could satisfy a 
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means test. 
The types of n o n - c o n t r i b u t o r y schemes c o n s i d e r e d 
w e r e those w h i c h had evolved in England. One was a uni-
versal s c h e m e , such as that advocated by William Charles 
B o o t h , a notable s t u d e n t of poverty in London during the 
1870s and 1880s, under which 
"...every person reaching the age of 65 should be 
e n t i t l e d , w i t h o u t specific c o n t r i b u t i o n , to a 
m i m i m u m pension of, say, 5s a week for the rest of 
his 
The other was a s e l e c t i v e scheme, such as that p r o p o s e d by 
the R e v e r e n d Moore Edes, an Anglican cleric with an interest 
in w e l f a r e m a t t e r s . He saw that there was a need to 
e n c o u r a g e thrift and to abolish o u t d o o r - r e l i e f , thus he 
s u g g e s t e d that old people who had an income of less than 
3"9 s . A . , R o y a l C o m m i s s i o n o n t h e A g e d P o o r , M i n u t e s of 
E v i d e n c e B e f o r e t h e S e l e c t C o m m i t t e e , ( 1 8 9 8 ) , p p . 2 7 - 8; 
a n d . M i n u t e s of E v i d e n c e , ( 1 8 9 8 ) , p p . 1 6 - 2 3 . 
40 I b i d . , p . 3 3 . 
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•^50 a y e a r c o u l d be paid a p e n s i o n of 2 s . 6 d a w e e k , 
p r o v i d e d 
" . . . t h e y can so s u p p l e m e n t t h i s a l l o w a n c e f r o m a n y 
p r i v a t e s o u r c e s as to m a i n t a i n t h e m s e l v e s w i t h o u t 
f u r t h e r r e c o u r s e to S t a t e aid.""^^ 
T h e s e , then, w e r e the p o l i c y o p t i o n s s u g g e s t e d to 
c o l o n i a l g o v e r n m e n t s f a c e d w i t h the p r o b l e m of i n c r e a s e d 
a g e d d e s t i t u t i o n . T h e d i f f i c u l t y w a s to c h o o s e b e t w e e n 
t h e m . T h e p o l i c y a d o p t e d d e p e n d e d n o t o n l y on the p e r c e i v e d 
s e v e r i t y of the a g e d p o v e r t y p r o b l e m f a c e d by a p a r t i c u l a r 
c o l o n i a l g o v e r n m e n t , b u t a l s o on f i n a n c i a l and p o l i t i c a l 
c o n s i d e r a t i o n s . 
T h a t an old age p e n s i o n s c h e m e w o u l d be i n t r o d u c e d 
in N e w S o u t h W a l e s and V i c t o r i a s e e m e d i n e v i t a b l e from the 
m i d 1 8 9 0 s . T h e p r o b l e m of aged d e s t i t u t i o n w a s such t h a t 
t h e e x i s t i n g c h a r i t a b l e r e l i e f s y s t e m s c o u l d n o t c o p e . 
M a r g i n a l i m p r o v e m e n t s to the s y s t e m w o u l d , at b e s t , o n l y 
r e m o v e the m o r e o b v i o u s s y m p t o m s of aged p o v e r t y ; but 
t h i s w a s n o t e n o u g h . T h e r o o t c a u s e had to be a t t a c k e d , 
and t h a t r e q u i r e d a m o r e a d v e n t u r o u s a p p r o a c h . 
O v e r s e a s e x p e r i e n c e p r o b a b l y p l a y e d an i m p o r t a n t p a r t 
in c r y s t a l i z i n g p u b l i c o p i n i o n in the l a r g e r c o l o n i e s in 
f a v o u r of p e n s i o n s . The idea t h a t a c o m p u l s o r y - c o n t r i b u t o r y 
p e n s i o n s c h e m e c o u l d be used to a l l e v i a t e aged p o v e r t y 
had b e c o m e a p r a c t i c a l p r o p o s i t i o n a f t e r G e r m a n y e s t a b l i s h e d 
s u c h a s c h e m e in the l a t e 1 8 8 0 s . The c r e a t i o n of a non-
c o n t r i b u t o r y p e n s i o n s c h e m e in D e n m a r k in the e a r l y 1 8 9 0 s 
s u p p o r t e d the b e l i e f t h a t t h i s t y p e of s c h e m e w a s a l s o 
f e a s i b l e . C l o s e r to h o m e , New Z e a l a n d e x p e r i e n c e d s t r o n g 
41 I b i d . 
42 S e e i b i d . , p . 3 4 for d e t a i l s of b o t h t h e G e r m a n a n d t h e 
D a n i s h s c h e m e s . 
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public pressure for the introduction of non-contributory 
pensions for the aged in the mid 1890s. T h e r e , in 1894, 
a Parliamentary Select Committee was appointed to inves-
tigate the m a t t e r , and subsequently, in 1898, a non-
contr i butory , selective pension scheme was i n t r o d u c e d / ^ 
The question of providing the aged in England with a 
pension was also hotly debated about the same time/'^ It 
only remained then for New South Wales and Victoria to 
decide what would be the best type of pension scheme to 
introduce. 
The governments of the smaller colonies were also 
faced with the task of choosing between the multiplicity 
of suggested solutions to the aged destitution problem. 
They all d e c i d e d , however, to make marginal improvements 
•to their existing charitable relief system. In addition, 
most of them also decided to operate de faato non-
contributory pension schemes on a very limited scale.^^ 
Selecting an Age Pension Scheme 
As the nineteenth century drew to a close the welfare 
debates in New South Wales and Victoria centred on the type 
of age pension scheme that was best suited to their needs. 
T i N e w Z e a l a n d , S o c i a l S e c u r i t y D e p a r t m e n t , T h e G r o w t h 
a n d D e v e l o p m e n t o f S o c i a l S e c u r i t y in N e w Z e a l a n d , 
( 1 9 7 0 ) , C h . 1 . 
44 S e e S i r K e n r y B u r d e t t , " O l d A g e P e n s i o n s " , J o u r n a l o f 
t h e R o y a l H i s t o r i c a l S o c i e t y , D e c . 1 8 9 8 , V o l . L X I , 
P a r t I V , p p . 5 9 7 - 6 4 9 . 
4 5 D u r i n g t h e 1 8 8 0 s a n d 1 8 9 0 s t h i s p r a c t i c e d e v e l o p e d i n 
T a s m a n i a ( J o a n C . B r o w n , o p . c i t . , p . 1 2 5 ) ; Q u e e n s l a n d 
( Q u e e n s l a n d P a r 1 i a m e n t a t y D e b a t e s 1 8 9 6 , V o l . L X X V T , 
p . 1 0 3 0 ) ; a n d , W e s t e r n A u s t r a l i a ( S u p e r i n t e n d e n t o f 
R e l i e f a n d I n s p e c t o r o f C h a r i t a b l e I n s t i t u t i o n s , R e p o r t 
f o r t h e Y e a r E n d e d 3 1 s t D e c e m b e r , 1 8 9 7 , , p . 5 ) . T h e s e 
c a s h a l l o w a n c e s w e r e p a i d t o " d e s e r v i n g " a g e d p o o r a s 
a n " a c t o f g r a c e " b y e a c h g o v e r n m e n t . 
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Should it be c o n t r i b u t o r y or n o n - c o n t r i b u t o r y ? Should it 
be v o l u n t a r y or c o m p u l s o r y ? Should it be universal or 
s e l e c t i v e in its c o v e r a g e ? While there was broad agreement 
that the purpose of any scheme should b e , in the words of 
the 1898 V i c t o r i a n Royal Commission on Old-age P e n s i o n s , 
"...to afford e q u i t a b l e aid and w i t h o u t weakening individual 
i n i t i a t i v e , or impairing the Anglo-Saxon c h a r a c t e r i s t i c s 
of s e l f - h e l p and manly i n d e p e n d e n c e " , there were widely 
differing opinions as to how this could best be a c h i e v e d . 
The Rejection of a State-Operated V o l u n t a r y - C o n t r i b u t o r y 
Scheme 
The idea that the state should establish and operate 
a v o l u n t a r y - c o n t r i b u t o r y scheme was rejected by policy-
makers in the 1 8 9 0 s . It was agrued t h a t , on the basis of 
e x p e r i e n c e in Britain and A u s t r a l i a , few people would 
p a r t i c i p a t e in it.'^^ For e x a m p l e , in 1864 the British 
P a r l i a m e n t passed the G o v e r n m e n t Annuities Act which 
e s t a b l i s h e d the Post Office Insurance S c h e m e , a voluntary-
c o n t r i b u t o r y scheme designed to provide small a n n u i t i e s 
(valued between £4 and £50 a y e a r ) to those able to pay 
4 8 
small but regular c o n t r i b u t i o n s . It was not a s u c c e s s . 
This idea w a s , h o w e v e r , taken up by the Queensland Government 
in the following y e a r . The Queensland Attorney G e n e r a l , 
Ratcliffe P r i n g , when introducing the G o v e r n m e n t Annuities 
B i l l , declared : 
4 6 R e p o r t , ( 1 8 9 8 ) , p . v . 
47 I b i d . , p a s s i m ; N . S . W . , S e l e c t C o m m i t t e e o n O l d - a g e 
P e n s i o n s , M i n u t e s o f E v i d e n c e , ( 1 8 9 8 ) , p a s s i m ; a n d , 
S . A . , R o y a l C o m m i s s i o n o n t h e A g e d P o o r , M i n u t e s o f 
E v i d e n c e , ( 1 8 9 8 ) , p a s s i m . 
4 8 A . T . W i l s o n a n d H . L e v y , I n d u s t r i a l A s s u r a n c e : A n 
H i s t o r i c a l a n d C r i t i c a l S t u d y , ( 1 9 3 7 ) , p . 1 0 0 . 
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"Its p u r p o s e is to enable p e r s o n s of small means 
- w h e t h e r l a b o u r e r s , h a n d i c r a f t s m e n , or a r t i s a n s 
or p e r s o n s in small g o v e r n m e n t e m p l o y m e n t - by 
m e a n s of m o d e r a t e t h r i f t to secure either a 
c o m p e t e n c y for t h e m s e l v e s in their old a g e , or a 
m o d e r a t e sum at their death as provision for their 
f a m i l i e s . 
This scheme was also a total f a i l u r e , as only one a n n u i t y 
p o l i c y was ever w r i t t e n . 
Two large f r i e n d l y s o c i e t i e s in B r i t a i n , the M a n c h e s t e r 
U n i t y Order of O d d f e l l o w s and the A n c i e n t Order of F o r e s t e r s , 
i n t r o d u c e d c o n t r i b u t o r y s u p e r a n n u a t i o n schemes in the mid 
1 8 8 0 s , but n e i t h e r had much s u c c e s s . ^ ^ Q u e e n s l a n d branches 
of the same s o c i e t i e s e x p e r i m e n t e d with the idea in the 
e a r l y 1 8 9 0 s , but to no a v a i l . ^ ^ 
Certain trade unions sought the e s t a b l i s h m e n t of a 
v o l u n t a r y s u p e r a n n u a t i o n f u n d , but these met with little 
s u c c e s s . In 1883 the M i n e r s ' A s s o c i a t i o n in V i c t o r i a 
c o m m i s s i o n e d a study on the d e s i r a b i l i t y of i n t r o d u c i n g a 
" W o r n - o u t M i n e r s ' Fund" from which benefits would have 
been paid to c o n t r i b u t o r s unable to work because of 
p e r m a n e n t i n v a l i d i t y or old a g e . ^ ^ A scheme was submitted 
49 
50 
Q u e e n s l a n d P a r l i a m e n t a r y D e b a t e s , ( 1 8 6 5 ) , V o l . I I , p . 4 6 6 ; 
s e e a l s o p p . 4 6 6 - 8 a n d 577 - 9 ; a n d . A c t 18 o f 1 8 6 5 . 
S e e Q u e e n s l a n d , R e p o r t u p o n t h e G o v e r n m e n t L i f e A s s u r a n c e 
a n d A n n u i t y B u s i n e s s , ( 1 8 6 5 - 9 5 ) . 
51 J . M . B a e r n r e i t h e r , E n g l i s h A s s o c i a t i o n o f W o r k i n g m e n , p . 3 9 4 
52 N . S . W . , S e l e c t C o m m i t t e e o n O l d - a g e P e n s i o n s , M i n u t e s o f 
E v i d e n c e , ( 1 8 9 6 ) , p . 4 7 ; a n d . C o m m o n w e a l t h o f A u s t r a l i a , 
R o y a l C o m m i s s i o n o n O l d - a g e P e n s i o n s , M i n u t e s o f E v i d e n c e , 
( 1 9 0 6 ) , p . 1 6 2 5 . 
53 V i c . , R o y a l c o m m i s s i o n o n O l d - a g e P e n s i o n s , M i n u t e s o f 
E v i d e n c e , ( 1 8 9 8 ) , p . 6 2 . 
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to the A s s o c i a t i o n ' s m e m b e r s h i p , but because less than 
seven p e r c e n t v o l u n t e e r e d to p a r t i c i p a t e it was never 
i n t r o d u c e d . T w e l v e years l a t e r , h o w e v e r , two branches of 
the A s s o c i a t i o n , at B a l l a r a t and C r e s w i c k , did introduce 
a s o m e w h a t similar s c h e m e , but neither were s ucces s f u 1 . 
F i n a l l y , in Q u e e n s l a n d the A m a l g a m a t e d Society of Carpenters 
and J o i n e r s , and the A m a l g a m a t e d Engineers A s s o c i a t i o n , 
p r o v i d e d r e t i r e m e n t benefits on a c o n t r i b u t o r y basis in 
the 1 8 9 0 s , but only on a very limited scale.^^ 
The R e j e c t i o n of a State - Subsidized V o l u n t a r y - C o n t r i b u t o r y 
Scheme 
The p r o p o s i t i o n that the State should subsidize volun-
tary c o n t r i b u t i o n s to an approved r e t i r e m e n t fund was 
rejected by p o l i c y - m a k e r s because it was u n a c c e p t a b l e to 
the mutual benefit o r g a n i z a t i o n s that it would have 
i n v o l v e d . ^ ^ James P u l l a r , an important figure in the 
colonial insurance industry in the 1 8 9 0 s , c o m m e n t e d , 
1 n d i c a t i v e l y , at the annual meeting of the Insurance 
Institute of Victoria in September 1 8 9 6 , that 
"It w o u l d . . . b e unwise [for the government] to 
interfere in any unnecessary degree with the 
business of any of the societies or i n s t i t u t i o n s 
which exist for that purpose [of e n c o u r a g i n g 
thrift] - such as life assurance i n s t i t u t i o n s and 
friendly soci eties . 
5 4 I b i d . , p p . 5 1 a n d 53 - 4 . 
5 5 I b i d . , p p . 1 4 4 - 5 . 
5 6 I b i d . , p p . 4 0 - 3; a n d , N . S . W . , S e l e c t c o m m i t t e e o n Old-
a g e P e n s i o n s , M i n u t e s o f E v i d e n c e , ( 1 8 9 6 ) , p p . 4 2 - 9 . 
5 7 V i c , R o y a l C o m m i s s i o n o n O l d - a g e P e n s i o n s , M i n u t e s o f 
E v i d e n c e , ( 1 8 9 8 ) , p . 2 1 7 ; s e e a l s o t h e c o m m e n t s b y t h e 
A c t i n g s e c r e t a r y o f t h e A . H . S . G u i l d in N . S . W . , S e l e c t 
C o m m i t t e e o n O l d - a g e P e n s i o n s , M i n u t e s o f E v i d e n c e , 
( 1 8 9 6 ) , p . 4 2 . 
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The mutual benefit organizations believed that to accept 
government subsidies would mean accepting government 
c o n t r o l , which would, they feared, reduce their profits.^® 
Undaunted by this opposition, William Schey, a New 
South Wales Parliamentarian, sought to introduce a private 
members bill in 1896 which would have provided friendly 
societies with a subsidy of £1 for every £1 that their 
members contributed to a specially constituted Old-age 
Provision fund.^^ Schey had no success, however, for 
his bill was never debated. 
The Rejection of a Compulsory-Contributory Scheme 
When consideration was being given to the desirability 
of introducing a compulsory-contributory pension scheme, 
the example of private insurance was always emphasised. 
This occurred as an attempt to reconcile the relatively 
conservative public opinion regarding the sanctity of the 
insurance principle and the reality of aged poverty. To 
emphasise the "insurance" character of such schemes was 
to remove the fear held by many that any "free" public 
assistance would have a demoralizing effect on the country, 
and would involve the Treasury in considerable expense. 
It was envisaged that the benefits to be paid under such 
a scheme would be actuarially related to the contribution 
received. Also, it was considered essential that the 
estimated value of the future benefits would, at all times, 
58 This was a long standing fear; see Victoria Parliament, 
Report of the Commission appointed to Inquire into the 
Working of the Friendly Societies Statute, ( 1876) , p.x. 
59 N.S.W., Select Committee on Old-age Pensions, Minutes 
of Evidence, ( 1 8 9 6 ) , p p . 1 2 1 - 2 . 
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be equal to the estimated value of contributions to be 
received plus any accumulated funds held. Under consider-
ation was a scheme which was financed entirely by compulsory 
c o n t r i b u t i o n s from both employers and employees, with the 
state acting merely as an a d m i n i s t r a t o r who abided by the 
rules of "sound business practice", which meant no guaranteed 
interest rates and no subsidies. 
Those who saw c o m p u l s o r y - c o n t r i b u t o r y pensions as the 
panacea to the aged destitution problem were generally 
r e l u c t a n t to accept that poverty was not entirely the fault 
of the poor. They believed that the state's obligation to 
the destitute was minimal at best. As one witness before 
the 1898 Victorian Royal Commission on Old-age Pensions 
stated, c o m p u l s o r y - c o n t r i b u t o r y pensions would be 
"...a good thing and a cheap thing, and economically 
sound. I think that if the thriftless and the 
undeserving poor were carefully eliminated, provision 
could be made without any serious expense for the 
thrifty deserving aged person. 
It was strongly and frequently argued that a scheme of 
this type would encourage thrift, promote self-reliance 
and remove the stigma of charity from the receipt fo a 
pension.^^ Antagonists tended to feel that the poor were 
not entirely to blame for their poverty; that society must 
accept some responsibility and thus should provide the 
remedy. To those who believed that the payment of a 
c o n t r i b u t i o n would encourage thrift, it was suggested that, 
while this was highly commendable, for the majority 
^^ Minutes of Evidence, (1898), p.10 
61 See, for example, ibid., pp.78, 84 and 96. 
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i n c r e a s e d t h r i f t was not p o s s i b l e . ^ ^ T h e r e was also a 
n u m b e r of d o u b t s e x p r e s s e d a b o u t the s u i t a b i l i t y of a 
c o m p u l s o r y - c o n t r i b u t o r y s c h e m e for A u s t r a l i a . 
T h a t it w o u l d not r e c e i v e p o p u l a r s u p p o r t was an 
o f t e n e x p r e s s e d o p i n i o n . The New South W a l e s S e l e c t 
C o m m i t t e e on O l d - a g e P e n s i o n s , for e x a m p l e , pointed o u t : 
"The e v i d e n c e shows that the c o m p u l s o r y system of 
state i n s u r a n c e or o l d - a g e p e n s i o n s as w o r k e d in 
G e r m a n y is u n s a t i s f a c t o r y to the w o r k i n g c l a s s e s 
t h e r e , and would be likely to be still m o r e 
o b j e c t i o n a b l e to people of British o r i g i n , and 
also that a c o n t r i b u t o r y scheme would not be 
g e n e r a l l y s u s t a i n e d by the w o r k i n g c l a s s e s ... 
S o m e p e o p l e w e n t f u r t h e r and suggested that such a scheme 
w o u l d i n t e r f e r e with i n d i v i d u a l 1 i ber t i e s . P e r h a p s it 
m i g h t even be " . . . a v o i d e d by the v i g o r o u s and the enter-
p r i s i n g , who seek a home w h e r e such b u r t h e n s [sic] are 
not i m p o s e d . 
The a d m i n i s t r a t i v e and financial d i f f i c u l t i e s involved 
with this type of scheme were also e m p h a s i s e d . It was 
s u g g e s t e d , for e x a m p l e , that it would involve "...an 
i m m e n s e a m o u n t of o f f i c i a l i s m and c o m p l i c a t e d m a c h i n e r y 
w h i c h is e x t r e m e l y c o s t l y . T o a d m i n i s t e r the " e n o r m o u s " 
6"2 V i c . , R o y a l C o m m i s s i o n o n O l d - a g e P e n s i o n s , R e p o r t , 
( 1 8 9 8 ) , p . v i i . 
6 3 N . S . W . , S e l e c t C o m m i t t e e o n O l d - a g e P e n s i o n s , R e p o r t , 
( 1 8 9 6 ) , p . 6 ; s e e a l s o V i c . , R o y a l C o m m i s s i o n o n O l d - a g e 
P e n s i o n s , M i n u t e s o f E v i d e n c e , ( 1 8 9 8 ) , p p . 1 7 8 - 9 ; a n d , 
N . S . W . , S e l e c t C o m m i t t e e o n O l d - a g e P e n s i o n s , M i n u t e s 
o f E v i d e n c e , ( 1 8 9 6 ) , p . 1 7 . 
6 4 N . S . W . , S e l e c t C o m m i t t e e o n O l d - a g e P e n s i o n s , M i n u t e s 
o f E v i d e n c e , ( 1 8 9 6 ) , p . 1 7 . 
6 5 I b i d . , p . 9 6 . 
6 6 V i c . , R o y a l C o m m i s s i o n o n O l d - a g e P e n s i o n s , R e p o r t , ( 1 8 9 8 ) , 
p . x v i ; s e e a l s o , N . S . W . , S e l e c t C o m m i t t e e o n O l d - a g e 
P e n s i o n s , M i n u t e s o f E v i d e n c e , ( 1 8 9 6 ) , p . 2 3 
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f u n d , which would soon e m e r g e , w o u l d , it was f e a r e d , not 
only prove d i f f i c u l t , but would also give the g o v e r n m e n t 
a " . . . d a n g e r o u s l y preponderating influence in the money 
market."^'' The expense and difficulty of collecting 
c o n t r i b u t i o n s , e s p e c i a l l y from f a r m e r s , m i g r a t o r y workers 
and d o m e s t i c servants was emphasised.^® F i n a l l y , it was 
pointed out that it would be extremely d i f f i c u l t to keep 
the e v e r - e x p a n d i n g accumulated fund invested at the 
required rate of i n t e r e s t . 
The inability of a c o m p u l s o r y - c o n t r i b u t o r y scheme to 
solve the immediate aged poverty p r o b l e m , w i t h o u t the 
provision of additional temporary r e l i e f , was recogn i sed. 
So too was the inappropriateness of such a scheme for the 
m e m b e r s of society who could not contribute regularly -
'the s i c k , the unemployed and the married w o m a n . ^ ^ 
Finally there were some opponents to the contributory 
principle who believed that employers would either raise 
their prices or lower wages in an effort to offset any 
c o n t r i b u t i o n that they were forced to m a k e . T h i s , they 
67 V i c . , R o y a l C o m m i s s i o n o n O l d - a g e P e n s i o n s , M i n u t e s 
o f E v i d e n c e , ( 1 8 9 8 ) , p . 4 1 . 
6 8 V i c . , R o y a l C o m m i s s i o n o n O l d - a g e P e n s i o n s , M i n u t e s 
o f E v i d e n c e , ( 1 8 9 8 ) , p . 1 0 ; S . A . , R o y a l C o m m i s s i o n o n 
t h e A g e d P o o r , R e p o r t , ( 1 8 9 8 ) , p . v i i ; a n d , N . S . W . , 
S e l e c t C o m m i t t e e o n O l d - a g e P e n s i o n s , M i n u t e s o f E v i d e n c e , 
( 1 8 9 6 ) , p p . 5 7 a n d 5 9 o 
6 9 V i c . , R o y a l C o m m i s s i o n o n O l d - a g e P e n s i o n s , M i n u t e s o f 
E v i d e n c e , ( 1 8 9 8 ) , p . 4 1 ; J . C . N e i l d , o p . c i t . , p p . 1 5 a n d 
9 9 ; a n d , N . S . W . , S e l e c t C o m m i t t e e o n O l d - a g e P e n s i o n s , 
M i n u t e s o f E v i d e n c e , ( 1 8 9 6 ) , p . 5 7 . 
70 J . C . N e i l d , o p . c i t . , p . 5 6 ; V i c . , R o y a l C o m m i s s i o n o n 
O l d - a g e P e n s i o n s , M i n u t e s of E v i d e n c e , ( 1 8 9 8 ) , p . 1 0 a n d 
1 0 9 ; a n d , S . A . , R o y a l C o m m i s s i o n o n t h e A g e d P o o r , 
R e p o r t , ( 1 8 9 8 ) , p . x i i . 
7 1 I b i d . , p . x i i ; J . C . N e i l d , o p . c i t . , p p . 1 1 , 84 a n d 9 3 ; 
N . S . W . , S e l e c t C o m m i t t e e o n O l d - a g e P e n s i o n s , M i n u t e s o f 
E v i d e n c e , ( 1 8 9 6 ) , p . 5 6 ; a n d , V i c . , R o y a l C o m m i s s i o n o n 
O l d - a g e P e n s i o n s , M i n u t e s o f E v i d e n c e , ( 1 8 9 8 ) , p p . 1 0 a n d 7 6 
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a r g u e d , w o u l d be to the d e f i n i t e d i s a d v a n t a g e of the wage-
e a r n e r . ^ ^ 
For t h e s e r e a s o n s the c o n c e p t of a c o m p u l s o r y -
c o n t r i b u t o r y s c h e m e was r e j e c t e d by p o l i c y - m a k e r s in the 
1 8 9 0 s . And y e t only r e l u c t a n t l y , for w h i l e the u n d e r l y i n g 
p r i n c i p l e s may have been c o n s i d e r e d d e s i r a b l e - p a r t i c u l a r l y 
the e n c o u r a g e m e n t of t h r i f t and s e l f - h e l p - a d m i n i s t r a t i v e 
and f i n a n c i a l d i f f i c u l t i e s made the i n t r o d u c t i o n of such 
a s c h e m e an i m p r a c t i c a l i d e a l . 
The A c c e p t a n c e of a N o n - C o n t r i b u t o r y S c h e m e 
A l m o s t by d e f a u l t t h e n , a n o n - c o n t r i b u t o r y scheme 
b e c a m e the only a l t e r n a t i v e which would a l l e v i a t e the 
p r o b l e m of aged d e s t i t u t i o n . H o w e v e r , certain of its 
d i s a d v a n t a g e s w e r e w e l l - a i r e d . Some people f e a r e d , for 
e x a m p l e , that it would lessen the spirit of i n d e p e n d e n c e , 
r e d u c e the sense of individual r e s p o n s i b i l i t y , e n c o u r a g e 
l a z i n e s s and d i s c o u r a g e t h r i f t . ^ ^ Those f a v o u r i n g a non-
c o n t r i b u t o r y scheme on the other h a n d , argued that a 
p e n s i o n should be a reward for past e n d e a v o u r s , and that 
it was the duty of the state 
"...to e n s u r e that the w o r n - o u t w e a l t h - c r e a t i n g 
human m a c h i n e s who have c o n t r i b u t e d to its 
d e v e l o p m e n t and e n r i c h m e n t shall r e c e i v e the m e a n s 
of s u b s i s t e n c e and c o m f o r t [in their old age]."^"^ 
72 N.S.W., Select Committee on Old-age Pensions, Minutes 
of Evidence, ( 1 8 9 6 ) , p p . 7 and 6 4 . 
7 3 I b i d . , p p . 4 3 , 4 5 a n d 6 4 ; V i c . , R o y a l C o m m i s s i o n o n 
O l d - a g e P e n s i o n s , M i n u t e s o f E v i d e n c e , ( 1 8 9 8 ) p p . 9 0 - 2; 
a n d , S . A . , R o y a l C o m m i s s i o n o n t h e A g e d P o o r , R e p o r t , 
( 1 8 9 8 ) , pp.X - x i . 
74 V i c . , R o y a l C o m m i s s i o n o n O l d - a g e P e n s i o n s , R e p o r t , 
( 1 8 9 8 ) , p . v ; s e e a l s o ^ J . C . N e i l d , o p . c i t . , p . 4 4 1 . 
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When c o n s i d e r i n g w h e t h e r a n o n - c o n t r i b u t o r y scheme should 
be u n i v e r s a l or s e l e c t i v e in its c o v e r a g e , it was assumed 
that a u n i v e r s a l scheme would involve an "enormous" c o s t . ^ ^ 
This w a s , no d o u b t , true since there existed no income tax 
r e c o u p m e n t p r o c e d u r e c a p a b l e of limiting the net benefits 
under a u n i v e r s a l scheme to income groups below a specified 
i n c o m e l e v e l . Thus e l i g i b i l i t y c o n d i t i o n s were c o n s i d e r e d 
not only necessary, so as to m i n i m i z e c o s t s , but also highly 
d e s i r a b l e , so as to ensure that only the "most d e s e r v i n g " 
r e c e i v e d any "free" a s s i s t a n c e from the s t a t e . 
C O N C L U S I O N 
The 1890s m a r k e d the end of an epoch in A u s t r a l i a n 
h i s t o r y , for it ended thirty years of rapid economic and 
social p r o g r e s s . Economic c o n d i t i o n s d e t e r i o r a t e d dras-
t i c a l l y as the d e c a d e p r o g r e s s e d , causing a n o t i c e a b l e 
i n c r e a s e in aged p o v e r t y . No longer was it easy for the 
aged poor to find s u i t a b l e work or to obtain family 
s u p p o r t . More and more they were forced to seek public 
a s s i s t a n c e , which placed an ever i n c r e a s i n g burden on an 
a l r e a d y strained c h a r t i a b l e relief s y s t e m . This situation 
was a g g r a v a t e d by the marked aging of the A u s t r a l i a n 
p o p u l a t i o n , caused by the rapid influx of i m m i g r a n t s in 
the 1850s . 
As the 1890s a d v a n c e d , it became clear that the e x i s t i n g 
c h a r i t a b l e r e l i e f system was incapable of p r o v i d i n g a d e q u a t e 
a s s i s t a n c e to the growing number of d e s t i t u t e seeking its 
a s s i s t a n c e . S y m p t o m s of strain were becoming i n c r e a s i n g l y 
T s T h e V i c t o r i a n R o y a l C o m m i s s i o n o n O l d - a g e P e n s i o n s 
e s t i m a t e d t h a t a u n i v e r s a l s c h e m e w h e r e b y a p e n s i o n 
o f I D s a w e e k w a s g r a n t e d t o e a c h p e r s o n a g e d 6 5 o r 
o v e r w o u l d c o s t £ 1 , 2 9 7 , 7 1 2 a y e a r . 
- 55 -
e v i d e n t . E x p r e s s i o n s of d i s s a t i s f a c t i o n could be heard 
t h r o u g h o u t A u s t r a l i a . 
Within the c o n t e x t of a m a r k e d i n c r e a s e in aged 
p o v e r t y , an i n a d e q u a t e c h a r i t a b l e r e l i e f system and the 
e m e r g e n c e of a more s y m p a t h e t i c public a t t i t u d e toward 
the a g e d , the V i c t o r i a n and New South Wales G o v e r n m e n t s 
e m b a r k e d upon a search for an a p p r o p r i a t e solution to 
the aged d e s t i t u t i o n p r o b l e m . A wide variety of sugges-
tions were m a d e . B u t , e s s e n t i a l l y , the choice was 
b e t w e e n a c o m p u l s o r y - c o n t r i b u t o r y or a n o n - c o n t r i b u t o r y 
but s e l e c t i v e age pension s c h e m e . A l m o s t by d e f a u l t , 
the latter was s e l e c t e d , for the former was c o n s i d e r e d an 
impracti cal ideal . 
3. AGE PENSION LEGISLATION IN AUSTRALIA: 1900 - 1908 
INTRODUCTTON 
The provision of old age pensions first became a 
political issue in Australia in the mid 1890s. By the 
end of that decade both Victoria and New South Wales had 
legislated to provide non-contributory pensions to those 
people who were sixty-five years of age or over and who 
could satisfy certain other eligibility conditions. Of 
the remaining States only Queensland introduced a similar 
scheme, and then not until 1908. 
Colonial politicians had decided in the late 1890s 
that the new Commonwealth Parliament should have power to 
provide old age pensions. However, it was not until seven 
years after Federation that the Commonwealth, sought to 
utilize this authority. The scheme which came into 
operation on July 1 1909, represented a compromise between 
the need for the elderly poor to avoid destitution and the 
objections of conservatives to government action which they 
thought would undermine the much-vaunted work ethic. 
This chapter will be concerned, first, with the nature 
of the various state pension schemes, for they set the 
framework within which the Commonwealth's policy towards 
the age emerged. Second, it will explain why there was 
a seven year delay before the Commonwealth invoked its 
constitutional authority. Finally, it will outline the 
general nature of the Commonwe1 ath's 1908 age pensions 
scheme. 
.QJATF AGE PFN.STON LEGISLATION 
When the question of age pensions was first raised in 
the Parliaments of New South Wales and Victoria, during the 
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m i d 1 8 9 0 s , it w a s t r e a t e d w i t h c o n s i d e r a b l e a p p r e h e n s i o n 
by c o n s e r v a t i v e p o l i t i c i a n s / Much was said in both 
P a r l i a m e n t s , m o s t l y in a r h e t o r i c a l v e i n , d e p l o r i n g aged 
d e s t i t u t i o n , b u t l i t t l e was d o n e . P e r h a p s C h a r l e s D i c k e n ' s 
d e s c r i p t i o n of M r . P e c k s n i f f ' s h o r s e w o u l d be a p p r o p r i a t e 
to t h e s e c o l o n i a l p o l i t i c i a n s : 
" . . . f u l l of p r o m i s e , but of no p e r f o r m a n c e -
a l w a y s , in a m a n n e r , going to g o , and n e v e r 
goi ng ." ^  
H o w e v e r , e v e n to the m o s t a s s i d u o u s u p h o l d e r of the w o r k 
e t h i c , it w a s c l e a r t h a t not e v e r y b o d y was a b l e to p r a c t i c e 
s e l f - h e l p all the t i m e . A f t e r m u c h v a c i l l a t i o n , i n v e s t i -
g a t o r y b o d i e s w e r e a p p o i n t e d to e x a m i n e the d e s i r a b i l i t y 
and f e a s i b i l i t y of i n t r o d u c i n g some form of old age 
p e n s i o n . 
In New S o u t h W a l e s two i n v e s t i g a t i o n s w e r e u n d e r t a k e n . 
The f i r s t was by a S e l e c t C o m m i t t e e of the L e g i s l a t i v e 
A s s e m b l y , a p p o i n t e d in late 1895 u n d e r the C h a i r m a n s h i p of 
E d w a r d O ' S u l l i v a n , a l o n g - t i m e s u p p o r t e r of age p e n s i o n s . 
The s e c o n d , w h i c h was far m o r e i n f o r m a l , w a s c a r r i e d o u t 
by John Cash Neild in 1 8 9 7 - 9 8 and i n v o l v e d the d o c u m e n t a t i o n 
of E u r o p e a n e x p e r i e n c e s with age p e n s i o n s and social insur-
a n c e . In V i c t o r i a a Royal C o m m i s s i o n was a p p o i n t e d . T h e s e 
b o d i e s d i l i g e n t l y g a t h e r e d i n f o r m a t i o n and s u b m i t t e d t h e i r 
r e p o r t s . ^ All t h r e e r e c o m m e n d e d t h a t a s e l e c t i v e . 
S e e J . E . D i x o n , " A S t u d y o f O l d A g e P e n s i o n s i n 
A u s t r a l i a u p t o 1 9 1 9 " , ( M . E c . ( Q u a l . ) T h e s i s , A . N . U . 
1 9 7 1 ) f o r t h e b a c k g r o u n d t o t h i s l e g i s l a t i o n . 
C h a r l e s D i c k e n s , M a r t i n C h u z z l e w i t , ( 1 9 5 1 ) , p . 6 3 . 
N.S.W., Select Committee on Old-age Pensions, Report, 
(1896); J.C. Neild, Report on Old-age Pensions, (1898); 
and, Vic., Royal Commission on Old-age Pensions, 
R e p o r t , ( 1 8 9 8 ) . 
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n o n - c o n t r i b u t o r y age pension scheme should be i n t r o d u c e d . 
H o w e v e r , while this general conclusion was acceptable to 
p o l i c y - m a k e r s , the more detailed r e c o m m e n d a t i o n s were n o t . 
Perhaps H. F. Cruise was correct when he r e m a r k e d : 
"It is not easy to trace the connection between 
policy decisions and the products of sophisticated 
r e s e a r c h . In addition to their putative p u r p o s e , 
commissioned inquiries and the c o m p r e h e n s i v e 
documents that usually result may be looked at as a 
device for postponing a d e c i s i o n , as a method of 
smoothing the way for a change already decided 
u p o n , or to represent ideas already familiar to the 
available support systems of advice but requiring 
the shock of external presentation to be b e l i e v e d . 
In all these d e v i c e s , alien ideas or new intelligence 
may be uncovered in the document as a kind of 
sabotage of the original intention.""^ 
That both New South Wales and Victoria would eventually 
establish an age pension scheme seemed certain by 1898. As 
the decade drew to a c l o s e , the public became increasingly 
aware that aged poverty was not a temporary a b e r r a t i o n , 
which would disappear with time (and good s e a s o n s ) , but 
rather a complex socio-economic p h e n o m e n o n . This made it 
easy for those arguing the case for greater g o v e r n m e n t 
assistance to the aged poor to gain popular support for 
their c a u s e . The old age pension issue was taken up by 
the newly emerging political wing of the labor m o v e m e n t , 
which stimulated popular i n t e r e s t , but also led to a 
H . F . C r u i s e , " T h e E c o n o m i c H i s t o r i a n a n d t h e G r o w t h 
D e b a t e " , ( P a p e r r e a d to a D e p a r t m e n t o f E c o n o m i c 
H i s t o r y S e m i n a r , R S S S , A N U , J u l y 12 1 9 7 4 , t y p e s c r i p t ) , 
pp.6 - 7. 
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polarisation of the community and its politicians.^ On one 
side stood the conservatives, concerned that any social 
reform would weaken individual initiative. On the other 
stood the agitators for reforms. Reluctantly, harrassed 
non-Labour governments introduced a series of social 
m e a s u r e s , including the provision of old age pensions. 
As public discussion became more intense, more insis-
tent, legislators became more deeply enmeshed in those 
financial considerations which prevented old age pensions 
from becomeing a reality. To the practical politician 
there were two key issues involved. The first was how 
much could the state afford to spend on pensions in order 
to satisfy growing electoral demands. The second was 
when would be the most opportune time to introduce such a 
scheme. The prevailing situation would seems to fit the 
generalization made by Joseph Schumpeter that 
"...the social meaning or function of Pariiamentary 
activities is no doubt to turn out legislation and, 
in part, administrative measures. But in order to 
understand how democratic politics serve this 
social end, we must start from the competitive 
struggle for power and office and realise that the 
social function is fulfilled, as it were, 
incidentally - in the same sense as production is 
incidental to the making of profits."^ 
Eventually, old age pension schemes were established in New 
South Wales and Vicotria in 1900, and in Queensland eight 
See R . A . G o l l a n , " N a t i o n a l i s m , the L a b o u r M o v e m e n t and 
the C o m m o n w e a l t h , 1880 - 1900" in G o r d o n G r e e n w o o d (Ed), 
A u s t r a l i a , (19 53), p p . 1 4 5 - 95; and, R . A . G o l l a n , 
R a d i c a l i s m and S o c i a l i s m in E a s t e r n A u s t r a l i a , 
1850 - 1910, (1950), p a s s i m . 
J o s e p h A. S c h u m p e t e r , C a p i t a l i s m , S o c i a l i a m and 
D e m o c r a c y , t 1 9 4 7 ) , p . 2 8 2 . 
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y e a r s l a t e r . W h a t , t h e n , w e r e the m a i n f e a t u r e s of the 
t h r e e s t a t e s c h e m e s ? (see T a b l e 3 . 1 . ) 
To b e g i n , n o t all s e c t i o n s of the a g e d c o m m u n i t y w e r e 
e l i g i b l e for a p e n s i o n . A b o r i g i n e s , A s i a t i c s and a l i e n s 
w e r e s p e c i f i c a l l y e x c l u d e d , as w e r e the " l a z y " , t h e " i m m o r a l " 
or t h e " t h r i f t l e s s " . In a d d i t i o n , the m e a n s t e s t s w e r e 
d e s i g n e d to e n s u r e t h a t o n l y the d e s t i t u t e a g e d r e c e i v e d 
a s s i s t a n c e . 
W i t h r e s p e c t to the s i z e of the p e n s i o n , the m a i n 
c o n c e r n s e e m e d to be w h e t h e r or not it w a s a f a i r and 
r e a s o n a b l e a m o u n t for the c o m m u n i t y to p r o v i d e . W h e t h e r 
it w a s a d e q u a t e to s u p p o r t a p e n s i o n e r w a s a l m o s t i r r e l e v a n t , 
for it w a s n e v e r e n v i s a g e d t h a t he w o u l d a c t u a l l y h a v e to 
l i v e on i t . The a s s u m p t i o n w a s a l w a y s m a d e t h a t the 
p e n s i o n e r w o u l d h a v e o t h e r f u n d s at his d i s p o s a l , t h u s 
m a k i n g the p e n s i o n m e r e l y a s u p p l e m e n t a r y s o u r c e of i n c o m e . 
T h o s e S t a t e g o v e r n m e n t s w h i c h i n t r o d u c e d a g e p e n s i o n s 
had a d o p t e d a p r a g m a t i c a p p r o a c h to the p r o b l e m of a g e d 
d e s t i t u t i o n . It w a s an a p p r o a c h w h i c h a c k n o w l e d g e d t h a t 
t h e r e w a s a n e e d to a t t a c k the r o o t c a u s e of a g e d p o v e r t y , 
r a t h e r t h a n m e r e l y c a m o u f l a g i n g its s y m p t o m s . Y e t it 
e n s u r e d t h a t g o v e r n m e n t o u t l a y s w o u l d be m i n i m i z e d , by 
c o n c e n t r a t i n g f u n d s on t h o s e " m o s t in n e e d " and " m o s t 
d e s e r v i n g " of a s s i s t a n c e . 
T H F F M F R G F N C E OF T H F A U S T R A L I A N A G E P E N S I O N S C H E M E ! 
A Q U E S T I O N O F F I N A N C E 
T h e q u e s t i o n of w h e t h e r the C o m m o n w e a l t h s h o u l d h a v e 
a u t h o r i t y to p r o v i d e age p e n s i o n s w a s f i r s t r a i s e d d u r i n g 
the 1897 S y d n e y s e s s i o n of the A u s t r a l a s i a n F e d e r a l 
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T A B L E 3.1 
A COMPARISON OF THE VARIOUS 
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Convention.^ James Henderson Home, a South Australian 
r e p r e s e n t a t i v e , put forward a motion at that convention 
giving the proposed Federal Parliament power over pensions. 
But the motion was not dealt with immediately. Home 
re-presented his motion at the 1898 Melbourne session of 
the Convention where it was fully debated.® 
Reflecting the degree of popular and political accep-
tance of the idea that the government should provide old 
age pensions, the question debated at the 1898 Melbourne 
session was not whether pensions should be paid at all, 
but rather, whether they should come under Federal or 
State jurisdiction. Those who wished to restrict Federal 
powers argued that since pensions were in the same category 
as State banking and insurance, and since they were, 
-logically, a branch of the State charitable relief system, 
then they should remain a State matter. It was also 
pointed out that the inclusion of such a power in the 
Constitution would tend to load the Commonwealth with a 
social problem of great complexity and m a g n i t u d e , and 
this was considered highly undesirable. On the other hand, 
the Federalists simply argued that if this power was given 
to the Commonwealth it would ensure a "unity of effect" 
throughout the country, which, it was argued, was partic-
ularly important in view of the "migratory habits" so 
7 Australasian Federal Convention, Official Record of 
the Debate, (Sydney Session, 1897), Vol. 2, pp.1085 - 8 
8 Australasian Federal Convention, Official Record of 
the Debate, (Melbourne Session, 1898), Vol. 2, 
pp.1991 - 6; see also,J. Quick and R.R. Garran, 
The Annotated Constitution of the Commonwealth of 
Australia, (1901), pp.612 - 3. 
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e v i d e n t in the A u s t r a l i a n p o p u l a t i o n . The vote which 
f o l l o w e d this d e b a t e resulted in an o v e r w h e l m i n g v i c t o r y 
for the F e d e r a l i s t s . Thus Section 51 (xxiii) of the 
C o m m o n w e a l t h C o n s t i t u t i o n empowered Federal P a r l i a m e n t to 
e s t a b l i s h its own age pension s c h e m e . Early in the life 
of the new P a r l i a m e n t the Barton G o v e r n m e n t , which was the 
C o m m o n w e a l t h ' s f i r s t , indicated that it intended to 
e s t a b l i s h an age pension scheme as soon as financial 
c o n d i t i o n s p e r m i t t e d . ^ This required the C o m m o n w e a l t h to 
o v e r c o m e the financial c o n s t r a i n t s imposed upon it by the 
C o n s t i t u t i o n . 
For the first ten years of F e d e r a t i o n , the C o m m o n w e a l t h 
was r e q u i r e d under Section 87 of the C o n s t i t u t i o n (the 
Braddon C l a u s e ) to return to the States no less than three-
q u a r t e r s of its m a j o r revenue s o u r c e , customs and excise 
d u t i e s , the c o l l e c t i o n and control of which became a 
C o m m o n w e a l t h function at F e d e r a t i o n . The intention of the 
Braddon Clause w a s , f i r s t , to ensure that the States would 
have a g u a r a n t e e d share of C o m m o n w e a l t h customs and e x c i s e 
r e v e n u e ; and s e c o n d l y , to limit the growth in C o m m o n w e a l t h 
e x p e n d i t u r e , by limiting Commonwealth r e v e n u e , in order to 
p r e v e n t "...any a t t e m p t at an undue e n c r o a c h m e n t of the 
Federal p o w e r . 
The C o n s t i t u t i o n also provided that if the C o m m o n w e a l t h 
did not spend all its remaining revenue then any surplus 
had to be returned to the States in a c c o r d a n c e with Section 
89 which provided an e l a b o r a t e b o o k - k e e p i n g system for the 
9 C o m m o n w e a l t h P a r l i a m e n t a r y D e b a t e s ( C P D ) , ( 1 9 0 1 ) , 
V o l . 1 , p . 2 9 . 
1 0 A u s t r a l a s i a n F e d e r a l C o n v e n t i o n , O f f i c i a l R e c o r d o f 
t h e D e b a t e , ( A d e l a i d e S e s s i o n , ( 1 8 9 7 ) , p . 8 2 7 . 
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C o m m o n w e a l t h to f o l l o w until it imposed u n i f o r m tariff 
d u t i e s . Under this system each state had to be c r e d i t e d 
w i t h the r e v e n u e c o l l e c t e d w i t h i n its b o r d e r s ( i n c l u d i n g 
d u t i e s on i n t e r - s t a t e trade under tariffs e x i s t i n g in each 
s t a t e i m m e d i a t e l y p r i o r to F e d e r a t i o n ) , and d e b i t e d with 
its share of Federal e x p e n d i t u r e , the b a l a n c e (if a n y ) 
had to be paid to the States in m o n t h l y i n s t a l m e n t s . A f t e r 
the i m p o s i t i o n of u n i f o r m t a r i f f s , and for a m i n i m u m period 
of five y e a r s , Section 93 m o d i f i e d the o p e r a t i o n of 
S e c t i o n 89 to the e x t e n t that 
"The duties of c u s t o m s c h a r g e a b l e on goods imported 
into a n o t h e r State for c o n s u m p t i o n and the duties 
of e x c i s e paid on goods produced or m a n u f a c t u r e d 
in a State and a f t e r w a r d s passing into a n o t h e r 
S t a t e , shall be taken to have been c o l l e c t e d not 
in the former but in the latter State." 
From S e p t e m b e r 1907 the C o m m o n w e a l t h was not r e q u i r e d to 
f o l l o w "this d e t e s t a b l e b o o k - k e e p i n g s y s t e m . H o w e v e r , 
for a short period it c o n t i n u e d to do so under the a u t h o r i t y 
of Section 9 4 , w h i c h allowed the C o m m o n w e a l t h to 
" . . . p r o v i d e , on such basis as it deems f a i r , for 
the m o n t h l y p a y m e n t s to the several States of all 
s u r p l u s r e v e n u e of the C o m m o n w e a l t h . " 
T h i s , t h e n , is the c o n s t i t u t i o n a l b a c k g r o u n d to the 
C o m m o n w e a l t h ' s financial d i f f i c u l t i e s during the first 
d e c a d e of F e d e r a t i o n . The C o m m o n w e a l t h not only had to 
give the States no less than t h r e e - q u a r t e r s of the net 
c u s t o m s and excise duties it r a i s e d , but it was also o b l i g e d 
to d i s t r i b u t e any surplus revenue that it m i g h t have a m o n g s t 
1 1 A tihrase c o i n e d b y W . M . M c M i l l a n , C h a i r m a n o f t h e 
F i n a n c e C o m m i t t e e a t t h e A d e l a i d e S e s s i o n o f t h e 
F e d e r a l C o n v e n t i o n ; s e e i b i d . , p.881. 
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the various S t a t e s , on a m o n t h l y b a s i s . This m e a n t , of 
c o u r s e , that the C o m m o n w e a l t h could not build up a fund 
w h i c h would g u a r a n t e e the p a y m e n t of old age p e n s i o n s . 
It was this financial c o n s t r a i n t that most concerned the 
Federal P a r l i a m e n t w h e n e v e r the pension issue was r a i s e d . 
A number of s u g g e s t i o n s were made as to how the 
C o m m o n w e a l t h ' s financial position could be improved to 
f a c i l i t a t e the i n t r o d u c t i o n of age p e n s i o n s . One 
f r e q u e n t l y offered solution was that the operation of the 
Braddon Clause could be m o d i f i e d by a g r e e m e n t with the 
S t a t e s . One of the first advocates of this was Senator 
John Cash N e i l d , w h o , as a Member of the New South Wales 
L e g i s l a t i v e A s s e m b l y , had been active in the New South 
Wales age pension cause during the 1890s. He suggested 
in A u g u s t 19 01 
"That the State Governments be invited to a u t h o r i s e 
the T r e a s u r e r of the Commonwealth to deduct from 
the sums payable to the States under Section 87 of 
the C o m m o n w e a l t h Constitution Act the amounts 
required to provide [old-age] p e n s i o n s . 
In the debate which f o l l o w e d , the fear was expressed that 
even if the States agreed to t h i s , which w a s , i n d e e d , most 
u n l i k e l y , there would always be the p o s s i b i l i t y that they 
m i g h t reverse their decision at some future d a t e . Two 
y e a r s later Neild repeated his call for F e d e r a l - S t a t e co-
o p e r a t i o n , but this time only as "...a gentle spur to the 
good resolutions of the G o v e r n m e n t " , for he fully realized 
that the S t a t e s , which were experiencing financial 
d i f f i c u l t i e s (evidenced by a series of deficit b u d g e t s ) , 
would not be amenable to any reduction in C o m m o n w e a l t h 
12 C P D , ( 1 9 0 1 ) , v o l . 3 , p . 3 8 5 3 . 
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r e i m b u r s e m e n t . ^ ^ The F e d e r a l - S t a t e c o - o p e r a t i o n a p p r o a c h 
w a s a l s o a d v o c a t e d by the 1906 C o m m o n w e a l t h Royal C o m m i s s i o n 
on O l d - a g e P e n s i o n s w h i c h r e c o m m e n d e d t h a t 
" . . . d u r i n g the o p e r a t i o n of S e c t i o n 87 of the 
C o n s t i t u t i o n . . .an a r r a n g e m e n t should be m a d e by 
the C o m m o n w e a l t h w i t h the several S t a t e s by w h i c h 
s u f f i c i e n t m o n e y should be handed over to the 
C o m m o n w e a l t h for the p u r p o s e of m a k i n g good any 
d e f i c i e n c y in C o n s o l i d a t e d R e v e n u e c a u s e d by the 
e s t a b l i s h m e n t of an O l d - a g e P e n s i o n s y s t e m . 
In a s o m e w h a t s i m i l a r v e i n , King O ' M a l l e y , a m i l i t a n t 
L a b o r P a r l i a m e n t a r i a n , called on G e o r g e R e i d , the n o n - L a b o r 
P r i m e M i n i s t e r , to n e g o t i a t e with the S t a t e s so as to 
o b t a i n t h e i r a u t h o r i t y to e x c l u d e from the o p e r a t i o n of 
the B r a d d o n C l a u s e r e v e n u e raised by special c u s t o m s d u t i e s 
i m p o s e d e x c l u s i v e l y for the p u r p o s e of f i n a n c i n g age 
p e n s i o n s . ^ ^ 
All t h e s e s u g g e s t i o n s for F e d e r a 1 - S t a t e c o - o p e r a t i o n 
in m o d i f y i n g the o p e r a t i o n of the B r a d d o n C l a u s e w e r e , 
h o w e v e r , to no a v a i l . The S t a t e s w e r e h o s t i l e to the i d e a . 
T h e y m a d e this a b u n d a n t l y c l e a r at the H o b a r t P r e m i e r s ' 
C o n f e r e n c e in F e b r u a r y 1 9 0 5 . A f t e r the P r i m e M i n i s t e r , 
A l f r e d D e a k i n , had m a d e a plea for f i n a n c i a l c o - o p e r a t i o n 
to a l l o w the e s t a b l i s h m e n t of a C o m m o n w e a l t h age p e n s i o n 
s c h e m e , the South A u s t r a l a i n P r e m i e r r e t o r t e d : " P e r s o n a l l y , 
I do not think there is any p o s s i b i l i t y of a g r e e i n g to give 
y o u a n y t h i n g . S i m i l a r l y , the V i c t o r i a n P r e m i e r d e c l a r e d : 
13 CPD, (1903), Vol. 16, p.4466. 
14 C o m m o n w e a l t h of A u s t r a l i a , R o y a l C o m m i s s i o n on O l d - a g e 
P e n s i o n s , R e p o r t , (1906), p . x i . 
15 CPD, (1904), Vol. 23, p.7119. 
16 C o m m o n w e a l t h of A u s t r a l i a , C o n f e r e n c e b e t w e e n C o m m o n w e a l t h 
and S t a t e M i n i s t e r s , R e p o r t of P r o c e e d i n g s , (1903), p.91. 
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"We in V i c t o r i a think you have enough to do w i t h o u t o l d - a g e 
p e n s i o n s . T h e S t a t e s ' a t t i t u d e was again u n a m b i g u o u s l y 
s p e l t out at the 1906 S y d n e y P r e m i e r s ' C o n f e r e n c e w h e r e 
it w a s g e n e r a l l y a g r e e d 
" . . . t h a t it is i n c u m b e n t on the Federal G o v e r n m e n t , 
if it a d o p t s an o l d - a g e pension scheme to p r o v i d e 
the r e v e n u e r e q u i r e d to finance i t , w i t h o u t 
t r e n c h i n q upon the Customs r e v e n u e now r e t u r n e d to 
the s t a t e s . 
C l e a r l y , t h e n , the C o m m o n w e a l t h had to look e l s e w h e r e for 
a m e t h o d of f i n a n c i n g age p e n s i o n s . Soon after the 1906 
P r e m i e r s ' C o n f e r e n c e the C o m m o n w e a l t h a t t e m p t e d to f o r m a l l y 
c h a n g e the Braddon Clause by means of a c o n s t i t u t i o n a l 
a m e n d m e n t . 
In A u g u s t 1906 a bill was introduced into the C o m m o n -
w e a l t h P a r a l i a m e n t to amend Section 87 of the C o n s t i t u t i o n , 
so that the C o m m o n w e a l t h could retain all the r e v e n u e it 
d e r i v e d from the imposition of special d u t i e s . ^ ^ But the 
bill was d e f e a t e d . Some of its o p p o n e n t s argued that it 
w o u l d e x t e n d Federal power too f a r . Others a d v o c a t e d that 
it should s p e c i f y that age pensions would be f i n a n c e d from 
the r e v e n u e o b t a i n e d from these exempted special d u t i e s . 
While the C o m m o n w e a l t h was a t t e m p t i n g to i n c r e a s e its 
s h a r e of c u s t o m s and excise d u t i e s , a l t e r n a t i v e m e t h o d s 
of r a i s i n g r e v e n u e were being e x p l o r e d . Some P a r l i a m e n -
t a r i a n s s u g g e s t e d that since the C o n s t i t u t i o n gave the 
C o m m o n w e a l t h a u t h o r i t y to levy taxes other than c u s t o m s 
17 I b i d . 
1 8 C P D , ( 1 9 0 6 ) , V o l . 3 3 , p . 3 8 6 1 . 
1 9 C P D , ( 1 9 0 6 ) , V o l . 3 3 , p p . 3 6 9 6 - 7 a n d 3 8 5 9 - 6 5 ; V o l . 3 4 , 
p p . 4 3 2 1 - 6 5 ; a n d . V o l . 3 5 , p p . 5 7 9 8 - 8 0 8 . 
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and e x c i s e duties, then the C o m m o n w e a l t h should do s o . The 
m o s t common proposal related to land t a x e s . S e n a t o r 
P e a r c e , for e x a m p l e , suggested in S e p t e m b e r 1903 that a 
C o m m o n w e a l t h land tax should be i m p o s e d . T w o y e a r s later 
S e n a t o r Givens proposed that a tax of Id in the £1 be 
i m p o s e d on p r i v a t e land h o l d i n g s . ^ ^ The voluble King 
O ' M a l l e y called on the G o v e r n m e n t , the following y e a r , to 
c r e a t e a p r o g r e s s i v e land tax s t r u c t u r e . ^ ^ All these 
p r o p o s a l s were rejected in P a r l i a m e n t . The p r e v a i l i n g 
a t t i t u d e towards a l t e r n a t i v e forms of taxes was e p i t o m i s e d 
by a n o n - L a b o r S e n a t o r , John G r e y , who commented that 
"Customs and Excise are the e a s i e s t method of t a x a t i o n , 
b e c a u s e people do not know what they are p a y i n g . 
A more radical approach was suggested by S e n a t o r 
Pearce in March 1904 when he argued that s u f f i c i e n t revenue 
would be a v a i l a b l e to finance age pensions, if the Common-
wealth n a t i o n a l i z e d the tobacco i n d u s t r y . H o w e v e r , it 
seems that he was using the financing of age p e n s i o n s to 
give his views on n a t i o n a l i z a t i o n a cloak of political 
a c c e p t a b i 1 i ty. 
Income tax was never seriously considered as a means 
of f i n a n c i n g age p e n s i o n s . It w a s , h o w e v e r , suggested in 
1905 at the Hobart P r e m e i r s ' Conference and by T . A . C o g h l a n , 
2 0 C P D , ( 1 9 0 3 ) , V o l . 1 6 , p . 4 4 6 1 ; s e e a l s o S e c t i o n 5 1 ( i i ) , 
o f t h e C o n s t i t u t i o n , s u b j e c t t o t h e c o n s t r a i n t s o f 
S e c t i o n s 5 5 , 9 2 , 99 a n d 1 1 4 . 
2 1 C P D , ( 1 9 0 5 ) , V o l . 2 9 , p p . 5 4 4 9 - 5 0 . 
2 2 C P D , ( 1 9 0 6 ) , V o l . 3 2 , p . 2 5 0 6 ; s e e a l s o V o l , 2 3 , p . 7 1 1 9 . 
2 3 C P D , ( 1 9 0 5 ) , V o l . 2 9 , p . 5 4 4 8 . 
24 C o m m o n w e a l t h o f A u s t r a l i a , C o n f e r e n c e b e t w e e n 
C o m m o n w e a l t h a n d S t a t e M i n i s t e r s , R e p o r t o f P r o c e e d i n g s , 
( 1 9 0 5 ) , p p . 9 0 - 4 ; a n d . C o m m o n w e a l t h o f A u s t r a l i a , 
R o y a l C o m m i s s i o n o n O l d - a g e P e n s i o n s , M i n u t e s o f 
E v i d e n c e , ( 1 9 0 6 ) , p . 3 0 3 . 
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who a d v i s e d that a stamp duty of two pence on all w e e k l y 
w a g e s be i m p o s e d . ^ ^ 
The e v e n t u a l solution to the C o m m o n w e a l t h ' s f i n a n c i a l 
d i l e m m a came as a result of a c o n s t i t u t i o n a l re-
i n t e r p r e t a t i o n . U n d e r Section 94 the C o m m o n w e a l t h was 
o b l i g e d to d i s t r i b u t e any surplus revenue it had a m o n g s t 
the various S t a t e s . The question was: what c o n s t i t u t e d 
"surplus r e v e n u e " ? The C o m m o n w e a l t h ' s view was made c l e a r 
in M a r c h 1908 when the Prime M i n i s t e r , A l f r e d D e a k i n , 
i n t r o d u c e d into the House of R e p r e s e n t a t i v e s the S u r p l u s 
R e v e n u e B i l l , w h i c h p r o v i d e d , among o t h e r t h i n g s , that: 
"All payments to Trust A c c o u n t s , e s t a b l i s h e d under 
the A u d i t Acts 1901 - 1 9 0 6 , of moneys a p p r o p r i a t e d 
by law for any purpose of the C o m m o n w e a l t h shall 
be deemed to be e x p e n d i t u r e . " ^ ^ 
To define " a p p r o p r i a t i o n s for future e x p e n d i t u r e " as part 
of " e x p e n d i t u r e " c o u l d , e f f e c t i v e l y , e l i m i n a t e any "surplus 
r e v e n u e " d i s t r i b u t a b l e to the States under Section 9 4 . 
N e e d l e s s to say this proposal was received with h o s t i l i t y 
in P a r l i a m e n t by those who were firm believers in S t a t e s ' 
r i g h t s , one of whom was Sir John F o r r e s t , a c o n s e r v a t i v e 
M e m b e r of the House and a former M i n i s t e r . He e x p r e s s e d 
his o p p o s i t i o n to the bill in no uncertain m a n n e r : 
"I am fully of the opinion that this bill is con-
trary to the C o n s t i t u t i o n , and i s , m o r e o v e r , a 
grave breach of that honourable u n d e r t a k i n g which 
was arrived at between the States and the Common-
wealth at the 
to F e d e r a t i o n . 
M e l b o u r n e C o n v e n t i o n of 1 8 9 8 , p r i o r 
„27 
25 CPD, (1904), V o l . 18, p . 6 4 9 . 
26 T h i s bill b e c a m e Act 15 of 1908. 
27 CPD, (1908), V o l . 46, p . 1 1 7 2 4 . 
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Along with the S u r p l u s R e v e n u e B i l l , the Deakin 
G o v e r n m e n t put f o r w a r d two o t h e r bills - the Invalid and 
Old Age Pension B i l l , which c r e a t e d the C o m m o n w e a l t h 
p e n s i o n s c h e m e , a n d , the Invalid and Old Age P e n s i o n s 
A p p r o p r i a t i o n B i l l , which d i r e c t e d that part of the 
C o m m o n w e a l t h ' s r e v e n u e be paid into a s p e c i a l l y c r e a t e d 
T r u s t Fund to be used to d e f r a y the cost of p r o v i d i n g 
f u t u r e p e n s i o n s . ^ ® All three bills were a s s e n t e d to on 
June 8 1 9 0 8 . ^ ^ Not u n e x p e c t e d l y the c o n s t i t u t i o n a l 
v a l i d i t y of the C o m m o n w e a l t h ' s action was c h a l l e n g e d in 
the High Court in O c t o b e r 1 9 0 8 . After a hearing which 
lasted four days the High Court decided that the m o n e y 
a p p r o p r i a t e d under the Invalid and Old Age P e n s i o n s 
A p p r o p r i a t i o n Act w a s , i n d e e d , " e x p e n d i t u r e " within the 
m e a n i n g of Section 89 of the C o n s t i t u t i o n , a n d , t h e r e f o r e , 
could not be part of the "surplus revenue" d i s t r i b u t a b l e 
under Section 9 4 . ^° There w e r e , t h e r e f o r e , no r e m a i n i n g 
o b s t a c l e s to the e s t a b l i s h m e n t of the A u s t r a l i a n age 
p e n s i o n s c h e m e , w h i c h came into effect on July 1 1 9 0 9 . 
T H F A U S T R A L I A N A G E PENSION S C H E M E ^ ^ 
When the C o m m o n w e a l t h introduced its scheme it did so 
b e l i e v i n g that its proper role was the limited one of 
p r o v i d i n g s u p p l e m e n t a r y relief to the d e s t i t u t e but 
" d e s e r v i n g " a g e d , and not that of taking full r e s p o n s i b i l i t y 
for all the aged p o o r . Care for the aged had long been 
YB A n irTvalid p e n s i o n s c h e m e w a s i n c o r p o r a t e d i n t h e s a m e 
l e g i s l a t i o n , b u t t h a t w i l l n o t b e e x a m i n e d h e r e a t a l l . 
2 9 A c t s 1 5 , 17 a n d 1 8 o f 1 9 0 8 . 
3 0 C o m m o n w e a l t h L a w R e p o r t , V o l . 7 , ( 1 9 0 8 ) , p . 1 7 9 . 
3 1 T h e d e t a i l s o f t h i s s c h e m e w i l l b e m o r e t h o r o u g h l y 
e x a m i n e d i n C h a p t e r s 7 a n d 8 b e l o w . 
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considered the responsibility of the family and voluntary 
charitable organizations with the Government only reluctantly 
joining this group. 
Like its State predecessors, the Commonwealth's 
scheme was selective in its coverage (see table 3.2). By 
1908 there appears to have been general agreement through-
out the country as to whom the age pension should not be 
paid. Aliens, Aborigines and 'Asiatics' were automatically 
excluded, while other eligibility conditions were such that 
the migrant of less than twenty-five years standing and the 
institutional inmate could not gain any assistance. The 
whole question of who should receive a "free" pension had 
become something of a social creed - a consequence of 
opinion which was, itself, the culmination of ten or more 
'years discussion and debate. 
That the Commonwealth was only prepared to accept 
partial financial responsibility for those members of the 
aged community who qualified for a pension is clear from 
the value of the pension provided. Policy-makers continued 
to assume, albeit with much less fervour than they had 
before the 1890s depression, that the individual could 
depend on relatives and private charities for assistance, 
except in the most extreme circumstances. They saw the 
Commonwealth's role as providing supplementary relief to 
the "deserving" but destitute aged. The maximum pension 
was fixed at £26 a year, which had been considered the 
"most desirable" and the "most appropriate" amount by 
many "expert witnesses" who gave evidence before the 1906 
Royal Commission, and the earlier investigatory bodies. 
The actual pension granted, however, depended on the level 
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T A B L E 3.2 
ADMISSION TESTS FOR THE AUSTRALIAN 











65 years of age and over; 
British subjects, but specifically excluding 
Aborigines, Asians (except those born in 
Australia), Africans and natives of the 
Pacific Islands and New Zealand; 
25 years residency in Australia (except for 
occasional absences); 
£310; 
X26 per a n n u m ; 
'Good character'; 
Not an inmate of a gaol, a benevolent asylum, 
a general hospital or a hospital for the 
insane. 
NOTE: 1 See Chapter 7 for full details, 
SOURCE! Act 17 of 1908. 
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of income received, and the amount of property owned, by 
pensioners. A man receiving an income of more than £26 
a year found his pension reduced on a pro rata basis, 
while if he owned property valued above a certain limit 
(which varied according to his marital status and whether 
or not he owned his own home), then his pension was further 
reduced by £1 per year for every complete £10 of excess 
property owned. 
To operate the scheme a hierarchical administrative 
structure was established. At the apex was the Commissioner 
of Pensions, who was under Ministerial control, and there 
were Deputy Commissioners in each State. To facilitate 
efficiency in routine day-to-day administration, each 
State was divided into districts, each of which had a 
•Registrar of Pensions, who not only received the pension 
applications in the first instance but also undertook a 
preliminary investigation. Having completed a preliminary 
report, the Registrar passed the matter on to the local 
Magistrate who, after a court hearing, decided whether a 
pension should be granted. However, if an applicant was 
unsuccessful he was able to appeal to either the Deputy 
Commissioner in his State, or, in some circumstances, the 
Commissioner, whose decision was final. Sir John Forrest, 
a supporter of pensions in principle, but a critic of the 
Surplus Revenue Act, summed up the Deakin Government's 
policy towards the aged in 1908 when he remarked that 
"...no one is to receive an old-age pension unless 
he is unable to maintain himself...01d-age pensions 
are to be paid to the deserving poor who have 
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s e r v e d t h e i r c o u n t r y w e l l , and w h o m A u s t r a l i a will 
not c a s t a s i d e , and n e g l e c t in t h e i r old a g e . " ^ ^ 
By the end of the 1890s the p r o v i s i o n of age p e n s i o n s 
had b e c o m e a s e t t l e d p o l i t i c a l i s s u e . It was c l e a r t h a t 
both V i c t o r i a and New South W a l e s w o u l d e s t a b l i s h a non-
c o n t r i b u t o r y , s e l e c t i v e age p e n s i o n s c h e m e and that the 
C o m m o n w e a l t h w o u l d have the c o n s t i t u t i o n a l a u t h o r i t y to 
do so a f t e r F e d e r a t i o n . 
B e c a u s e of the f i n a n c i a l c o n s t r a i n t s i m p o s e d upon 
the C o m m o n w e a l t h by the c o n s t i t u t i o n , e i g h t y e a r s lapsed 
b e f o r e the C o m m o n w e a l t h age p e n s i o n scheme came into 
e f f e c t . During that period n u m e r o u s s u g g e s t i o n s w e r e m a d e 
as to how the C o m m o n w e a l t h could f i n a n c e age p e n s i o n s . 
T h e s e r a n g e d from F e d e r a l - S t a t e c o - o p e r a t i o n to the 
n a t i o n a l i z a t i o n of the t o b a c c o i n d u s t r y . U l t i m a t e l y , the 
s o l u t i o n came with the 1908 S u r p l u s R e v e n u e A c t , w h i c h 
d e f i n e d " e x p e n d i t u r e " to i n c l u d e " a p p r o p r i a t i o n s for 
f u t u r e e x p e n d i t u r e " . By this m e a n s all the " s u r p l u s r e v e n u e " 
t h a t , under S e c t i o n 9 4 , the C o m m o n w e a l t h was o b l i g e d to 
r e t u r n to the States, could be e l i m i n a t e d . 
U n d e r the A u s t r a l i a n age pension s c h e m e p u b l i c 
r e s p o n s i b i l i t y was l i m i t e d to p r o v i d i n g the " d e s e r v i n g " 
aged poor with a m i n i m u m s u b s i s t a n c e income - an a m o u n t 
c o n s i d e r e d " f a i r " , even " a d e q u a t e " , but c e r t a i n l y not 
" e x c e s s i v e " - l e a v i n g them f r e e , w i t h i n s t r i c t l i m i t s , to 
s u p p l e m e n t this from w h a t e v e r source they c o u l d . 
32 C P D , ( 1 9 0 8 ) , V o l . 4 6 , p . 1 1 9 4 8 . 
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No doubt the p r o v i s i o n s of the 1908 l e g i s l a t i o n were 
both n e c e s s a r y and j u s t i f i a b l e at a time when it was 
e s s e n t i a l for the g o v e r n m e n t to re-assure many people that 
a w e a k e n i n g of individual i n i t i a t i v e , and a demise of the 
work e t h i c , would not n e c e s s a r i l y result if the Common-
w e a l t h provided n o n - c o n t r i b u t o r y old age p e n s i o n s . The 
scheme had been designed to achieve the following m o d e s t 
objecti ves : 
(1) to s u p p l e m e n t relief provided to certain 
d e s t i t u t e aged by their f a m i l i e s , v o l u n t a r y 
c h a r i t a b l e o r g a n i z a t i o n s and State g o v e r n m e n t s , 
so as to ensure them a basic minimum level of 
w e l l - b e i n g ; 
(2) to assist only those "most deserving of 
a s s i s t a n c e " , as determined by a set of 
e l i g i b i l i t y tests; 
(3) to encourage thrift and s e l f - r e l i a n c e ; a n d , 
(4) to limit expenditures on such relief to a 
"fair" and "reasonable" amount for the c o m m u n i t y 
to p r o v i d e . 
T h i s , t h e n , was the framework from which future policy 
issues e m e r g e d . 
PART II 
HE SOCIAL INSURANCE 
DEBATE: 1909 - 1954 
ATTEMPTS TO INTRODUCE A COMPULSORY-CONTRIBUTORY AGE 
P E N S I O N SCHEME: ( 1 ) 1909 - 1929 
INTRODUCT ION : 
It m u s t have seemed to s u c c e s s i v e C o m m o n w e a l t h 
g o v e r n m e n t s that the n o n - c o n t r i b u t o r y age pension scheme 
raised m o r e p r o b l e m s than it s o l v e d . Even as o r i g i n a l l y 
f o r m u l a t e d its costs rose r a p i d l y . In a d d i t i o n , p r e s s u r e s 
q u i c k l y built up for both a l i b e r a l i z a t i o n of the e l i g i b i l i t y 
c o n d i t i o n s and an increase in the m a x i m u m pension r a t e . 
The r e s p o n s e of the Labor Party was to a d v o c a t e that the 
scheme should be r a d i c a l l y changed and that these c h a n g e s 
should be financed out of C o n s o l i d a t e d Revenue by i n c r e a s i n g 
t a x a t i o n and changing e x p e n d i t u r e p r i o r i t i e s . The n o n - L a b o r 
p a r t i e s , in c o n t r a s t , favoured the i n t r o d u c t i o n of a 
c o m p u l s o r y - c o n t r i b u t o r y (or social i n s u r a n c e ) s c h e m e . ^ 
B e c a u s e it is not p o s s i b l e to isolate the i n t r o d u c t i o n of 
c o m p u l s o r y - c o n t r i b u t o r y age p e n s i o n s from the i n t r o d u c t i o n 
of a more c o m p r e h e n s i v e social insurance s c h e m e , a t t e n t i o n 
will be centred on the failure of social insurance in 
A u s t r a l i a . 
Up to 1939 three unsuccessful moves were made towards 
the i n t r o d u c t i o n of c o m p u l s o r y - c o n t r i b u t o r y age p e n s i o n s 
as part of a more e x t e n s i v e social i n s u r a n c e s c h e m e . The 
f i r s t , which was at best only h a l f - h e a r t e d , occurred soon 
after the n o n - c o n t r i b u t o r y pension scheme was e s t a b l i s h e d 
The s e c o n d , which was more serious in its i n t e n t , happened 
in the 1 9 2 0 s . By far the m o s t c o n t r o v e r s i a l , h o w e v e r , was 
the t h i r d , which took place during the 1 9 3 0 s . This c h a p t e r 
T h e t e r m s " s o c i a l i n s u r a n c e " , " c o m p u l s o r y - c o n t r i b u t o r y " , 
" n a t i o n a l i n s u r a n c e " a n d " w o r k m a n ' s i n s u r a n c e " a r e 
u s e d a s s y n o n y m o u s . 
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will be concerned with the first two of these a t t e m p t s , 
w h i l e the third will be examined in the following c h a p t e r . 
SOME EARLY PROBLEMS WITH THE A U S T R A L I A N AGE PENSION SCHEME 
Not long after the Deakin Government's age pension 
scheme came into effect on July 1 1 9 0 9 , problems began to 
e m e r g e . It quickly became e v i d e n t , for e x a m p l e , that the 
Deakin G o v e r n m e n t had grossly underestimated the rate of 
increase in the cost of the s c h e m e . It had been estimated 
in 1908 that by 1919-20 total expenditure on age pensions 
would reach JSl.9m, but this amount was exceeded by the end 
of the scheme's second year of o p e r a t i o n . By 1913 expen-
diture had reached je2.1m (see table 4 . 1 ) , reflecting an 
average annual increase of 6.6 per cent over the previous 
four y e a r s . ^ This cost escalation constituted a major 
source of concern for successive Commonwealth g o v e r n m e n t . 
But it was the arbitrariness of the eligibility conditions 
that was most severely criticized by supporters of the 
n o n - c o n t r i b u t o r y p r i n c i p l e . 
Many of the scheme's anomalies were highlighted by 
critics from within the Labor P a r t y . One of the more 
p e r s i s t e n t c r i t i c s , Andrew F i s h e r , the leader of the 
P a r l i a m e n t a r y Labor P a r t y , was quick to point out that the 
Invalid and Old-age Pension Act 
"...provides that if any person is possessed of 
property equal in value to £ 3 1 0 , he is not eligible 
to receive a p e n s i o n . I think that that provision 
is an illogical o n e , seeing that under it a man 
S e e O f f i c i a l Y e a r b o o k of t h e C o m m o n w e a l t h of A u s t r a l i a , 
( 1 9 0 1 - 8) , N o . 2 , p . 1 1 2 1 . 
T h i s r e l a t e s to b o t h a g e a n d i n v a l i d p e n s i o n 
e x p e n d i t u r e s . 
- 78 -
TABLE 4 . 1 







































































I n c l u d e s p a y m e n t s t o p e n s i o n e r s i n b e n e v o l e n t 
a s y l u m s a n d t o i n v a l i d p e n s i o n e r s . 
D e p a r t m e n t o f S o c i a l S e r v i c e s , Annual Report^ 
( 1 9 5 0 - 1 9 5 1 ) , p . 2 4 . 
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possessed of that amount of property ...wou1d be 
deprived of £26 per a n n u m , which s u m , if capital-
i z e d , would represent far more than £ 3 1 0 . 
In July 1 9 0 9 , a matter of days after the first pension 
p a y m e n t , W . M . Hughes scorned that under the present 
system 
"A man who has been industrious is p e n a l i z e d , 
while the man who does not work reaps a reward 
for his lack of industry...! feel that it is quite 
wrong to perpetuate such a s y s t e m . If we desire 
to save m o n e y , we ought to say so; if we have not 
s u f f i c i e n t money to do j u s t i c e , we ought not to 
penalize a man in this w a y . " ^ 
The exclusion of a l i e n s , institutional inmates and recently-
arrived immigrants from the pension scheme was also a point 
of c o n t e n t i o n . ^ At the same t i m e , fundamental criticism 
of the n o n - c o n t r i b u t o r y nature of the scheme was being 
m a d e . 
The conflict between non-contributory pensions and 
individual self-help or sound business practice was a 
continuing t h e m e . It was argued by some that the existing 
scheme was "absolutely opposed to the e n c o u r a g e m e n t of 
t h r i f t " ^ . Others believed that it was 
C o m m o n w e a l t h P a r l i a m e n t a r y D e b a t e s ( C P D ) , ( 1 9 0 9 ) , 
V o l . 5 0 , p . 1 3 3 7 ; s e e a l s o , ( 1 9 1 1 ) , V o l . 6 0 , p . 2 3 1 ; 
a n d , ( 1 9 1 2 ) , V o l . 6 9 , p . 6 9 7 9 . 
C P D , ( 1 9 0 9 ) , V o l . 5 0 , p . 1 3 4 4 ; s e e a l s o , V o l . 5 2 , p . 3 9 4 1 , 
a n d , ( 1 9 1 1 ) , V o l . 6 0 , p . 2 3 1 . 
S e e f o r e x a m p l e , C P D , ( 1 9 0 9 ) , V o l . 4 9 , p . 1 1 3 ; V o l . 5 0 , 
p . 1 3 4 3 ; V o l . 5 1 , p p . 2 5 6 0 , 2 6 5 3 , 3 3 8 7 , 3 3 9 1 - 5 a n d 
a n d 3 6 1 0 ; V o l . 5 4 , p . 6 9 9 2 ; ( 1 9 1 0 ) , V o l . 5 5 , p . 6 0 2 ; 
V o l . 5 6 , p . 2 5 7 9 ; a n d . V o l . 5 8 , p p . 5 0 0 8 - 9 . 
C P D , ( 1 9 0 9 ) , V o l . 5 2 , p , 3 9 4 0 ; s e e a l s o ^ ( 1 9 1 1 ) . 
V o l . 6 2 , p . 2 6 7 4 . 
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"...not c a l c u l a t e d to improve the national 
c h a r a c t e r , nor to ensure the p a y m e n t of p e n s i o n s 
at the rate which has been f i x e d . . . w e need a sane 
b u s i n e s s b a s i s , so that both those who are now 
in r e c e i p t of p e n s i o n s , and those likely to need 
t h e m , shall be sure of relief."® 
G e o r g e K n i b b s , the C o m m o n w e a l t h S t a t i s t i c i a n and a 
firm s u p p o r t e r of the c o n t r i b u t o r y p r i n c i p l e , added his 
not i n c o n s i d e r a b l e w e i g h t to this body of critical opinion 
when his m a s t e r l y study on social insurance a p p e a r e d in 
S e p t e m b e r 1 9 1 0 . In it Knibbs not only o u t l i n e d , quite 
s u c c i n c t l y , his views on the d e s i r a b i l i t y of a c o m p u l s o r y -
c o n t r i b u t o r y system of social s e r v i c e s , but he also 
provided a b l u e - p r i n t for future action for any g o v e r n m e n t 
intending to introduce such a s c h e m e . It is to this 
study that a t t e n t i o n is now t u r n e d . 
THE KNIBBS R E P O R T ON SOCIAL INSURANCE 
Knibbs gave new life to many of the a r g u m e n t s offered 
In the 1890s a g a i n s t n o n - c o n t r i b u t o r y age p e n s i o n s . 
R e m i n i s c e n t of e a r l i e r critics he believed that the ex isting 
pension l e g i s l a t i o n 
" . . . m u s t be regarded as a social e x p e r i m e n t , the 
success or o t h e r w i s e of which has y e t to be shown 
by e x p e r i e n c e . . .The most obvious c r i t i c i s m to be 
m a d e . . . i s that it is empirical and that it treats 
the problem of old-age p r o v e r t y s u p e r f i c i a l l y rather 
than s c i e n t i f i c a l l y . U n q u e s t i o n a b l y it provides 
relief for the aged pauper of t o - d a y ; but the 
question may well be asked how far the d i s c i p l i n e 
8 C P D , ( 1 9 1 1 ) , V o l . 6 1 , p . 2 2 0 8 ; s e e a l s o , V o l . 6 6 , 
p . 5 7 8 ; V o l . 6 2 , p p . 2 6 7 4 - 7; a n d , ( 1 9 1 3 ) , V o l . 7 0 , 
p p . 7 2 - 3 a n d 7 2 8 . 
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of t h r i f t s h o u l d be r e i n f o r c e d by r e q u i r i n g , f r o m 
the p h y s i c a l l y a b l e , c o m p u l s o r y c o n t r i b u t i o n s to 
t h i s s c h e m e . " ^ 
He w e n t on to p o i n t o u t t h a t it was a r b i t r a r y in b o t h the 
level of b e n e f i t s and the p e n s i o n a b l e age it s p e c i f i e d . 
He a l s o c o n s i d e r e d the m e t h o d of e n q u i r y into the m e r i t s 
of a n y p a r t i c u l a r a p p l i c a t i o n to be " i n q u i s i t o r i a l " . 
For g o o d m e a s u r e he a d d e d t h a t , r i g h t l y or w r o n g l y , the 
c o m m u n i t y r e g a r d e d the p a y m e n t of p e n s i o n as 
"...a f o r m of c h a r i t a b l e r e l i e f , and n o t as an 
i n d i v i d u a l r i g h t a r i s i n g o u t of p a r t i c i p a t i o n in 
a c o m p u l s o r y s y s t e m , by c o n t r i b u t i n g e i t h e r 
d i r e c t l y or t h r o u g h g e n e r a l t a x a t i o n . 
In a m o r e p o s i t i v e v e i n , K n i b b s p r o v i d e d a d e t a i l e d , 
and t i g h t l y r e a s o n e d , c a s e for social i n s u r a n c e , w h i c h he 
e n v i s a g e d w o u l d i n c l u d e age p e n s i o n s . He b e l i e v e d t h a t 
"...a p r o p e r r e g a r d for the s o l i d a r i t y of e a c h 
c o m m u n i t y r e q u i r e s t h a t all c l a s s e s b e l o n g i n g to 
the c o m m u n i t y s h o u l d be p r o t e c t e d by the s t r e n g t h 
of the c o m m u n i t y as a w h o l e , a g a i n s t the i n c i d e n t s 
of m i s f o r t u n e on one c l a s s or on the i n d i v i d u a l . " ^ ^ 
S o c i a l i n s u r a n c e w a s also an e s s e n t i a l f a c t o r in c h a r a c t e r 
d e v e l o p m e n t : 
" B e y o n d all m a t e r i a l c o n s i d e r a t i o n s , the b e n e f i c i e n t 
m o r a l e f f e c t of the [ S o c i a l I n s u r a n c e ] S y s t e m in 
G e r m a n y has been e n o r m o u s , and a d i r e c t and far 
r e a c h i n g r e s u l t is t h a t the s p i r i t of t h r i f t . 
9 G.H. Knibbs, Social Insurance Report, (1910), p.85. 
10 Ibid., p.86 
11 Ibid., Knibbs did not make clear what he meant by 
"contributing...through general taxation." Perhaps 
he had some form of earmarked taxation in mind. 
12 Ibid. , p.88. 
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manliness, and self-reliance has been reinforced 
in the working class. 
In addition, it was, he argued, "...probably in no incon-
siderable degree responsible for the present efficiency 
and power of [the German] e m p i r e . K n i b b s went even 
further by suggesting that "in every direction the system 
seems to have promoted civilization and the common welfare. 
He also believed that a comprehensive system of compulsory-
contributory social services, which included accident, 
sickness and retirement assurance, would improve working 
conditions, increase labour efficiency, improve medical 
treatment and hygiene, and would ensure "general prosperity".^^ 
Knibbs also endeavoured to combat the wel1-entrenched 
distrust felt by many people about social insurance. To 
•those who believed, as a matter of prinicple, that the 
state should not provide any form of insurance, he argued 
that, for a number of reasons, a social insurance system 
could only be operated by the state. To begin, only it 
could provide security for contributors "...without the 
accumulation of any reserve", although he offered no 
details as to how this could be achieved.^^ Also, only 
the state "...could provide insurance at a minimum cost, 
being able to gain the attention of the working man without 
1 Q 
the expenses of agents' commissions, advertising, fees etc." 
13 Ibid., p.88. 
14 Ibid., p.87. 
15 Ibid., p.88. 
16 Ibid., pp.87 -
17 Ibid., p.89. 
18 Ibid. 
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Further, "...a Government institution does not require to 
make a profit", and, therefore, could provide insurance 
19 
benefits at a lower cost. In addition, the data needed 
for the actuarial calculations could be more cheaply and 
efficiently collected by the s t a t e . M o r e o v e r , "no other 
agency or source of information could command as great 
confidence as a properly organized State bureau. 
Furthermore, "State insurance affords facilities for the 
collective insurance of workmen by the employers."^^ 
Finally, he believed that "one of the greatest advantages 
offered by State institutions is the facility afforded for 
the organization of compulsory social insurance. 
To those who saw social insurance as a breach of 
individual liberty and freedom, Knibbs pointed out: 
"The State should certainly not invoke compulsion 
for trivial reasons, but when national destiny 
and large interests concerning the welfare of the 
majority of the population are involved and a 
desired end can be attained only through compulsion, 
the State has no grounds for hes i tati on ." 
A three-pronged refutation was offered to those who 
believed that the cost of such a system would be inhibitive. 
Knibbs argued, first, that "it would, prima facie, appear... 
that the profits of the employers in a country like Aust-
ralia could reasonably be expected to bear a considerable 
share of the b u r d e n . S e c o n d l y , he suggested that 
19 Ibid. 
20 Ibid. 




25 Ibid. , p.91 . 
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"Judging by the immense sums spent by workmen and 
others on various objects the natural value of 
which is questionable, the wages could also carry 
a fairly heavy load for social insurance purposes. 
There are however, numbers of employees whose 
wages do not now suffice to pay for the bare 
necessaries of healthy life. Yet there are 
proabaly few, even of those, who do not on an 
average spend at least the amount of the premiums 
on luxuries with which they could well dispense. 
The question is merely one of the standard of 
duties recognized, and not one of amount of income. 
Finally, he asserted that 
"it would...not be too optimistic to expect that 
under a scientific system of social insurance 
there would be considerable economy compared with 
present admittedly wasteful methods. 
To those critics who predicted the demise of private 
"organization of thrift" if a social insurance system was 
introduced, Knibbs replied that a negative attitude towards 
social insurance 
"...would...be extremely short-sighted, for any 
modification of these institutions necessary to 
bring them into line with a national scheme of 
social insurance, would ultimately prove the 
reverse of inimical to their interests. Beyond 
doubt, a wel1-designed system of workmen's insurance 
...would do much for the wage-earner... and the 
probability is that such a system when once 
properly presented and clearly explained to the 
members of friendly societies and trade unions 
9 p 




28 Ibid., p.85 
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This was not, h o w e v e r , to s u g g e s t that the e x i s t i n g mutual 
b e n e f i t o r g a n i z a t i o n s would not be a f f e c t e d at all: 
"If the t r a n s i t i o n be so a r r a n g e d as to cover a 
c o n s i d e r a b l e period of time the grave d i f f i c u l t i e s 
and serious wrongs from instant change could be 
l a r g e l y a v o i d e d , though n a t u r a l l y some degree of 
individual hardship must be a s s o c i a t e d with the 
i n t r o d u c t i o n of a new system of things. 
In c o n t r a s t to some of the earlier s u p p o r t e r s of the 
c o n t r i b u t o r y p r i n c i p l e , Knibbs had no illusions a b o u t 
social insurance catering for all m e m b e r s of the c o m m u n i t y 
"[It] affects immediately only w o r k m e n - those who 
spend most of their lives earning a living w a g e . 
For d e f e c t i v e s and p a u p e r s , w o r k m a n ' s insurance is 
i n a p p l i c a b l e , and these persons must still be 
either s u p p o r t e d by public or private c h a r i t y , or 
be m a d e , through a w e l l - d i r e c t e d system of 
industrial education and a c t i v i t y , to provide 
w h o l l y or partially for their own support. 
The b l u e - p r i n t for action o u t l i n e d by Knibbs was both 
simple and f u n d a m e n t a l . ^ ^ The g o v e r n m e n t had first to 
educate the c o m m u n i t y about the use of social i n s u r a n c e . 
At the same time it had to collect the required s t a t i s t i c s 
and undertake the preliminary actuarial c a l c u l a t i o n s . 
T h e n , the m a c h i n e r y needed to operate the scheme had to be 
e s t a b l i s h e d . It w a s , however, on a sobering note that 
Knibbs c o n c l u d e d his study: 
"To hope to bring a supremely d i f f i c u l t m a t t e r of 
this kind to a successful issue, it will be 
n e c e s s a r y to develop its details on the results 
29 I b i d . 
30 I b i d . , p . 90 . 
3 1 I b i d . , p p . 9 2 - 3 . 
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of an e x h a u s t i v e s t u d y . . . a n d [a] successful 
solution will require the u n d i v i d e d a t t e n t i o n 
of a w e l l - i n f o r m e d m i n d . " ^ ^ 
THE OVERSEAS EXAMPLE 
Interest in social i n s u r a n c e in A u s t r a l i a was s t i m u l a t e d 
by its i n t r o d u c t i o n in certain European c o u n t r i e s . The 
German e x p e r i e n c e was a c o n t i n u i n g source of i n s p i r a t i o n 
for many s u p p o r t e r s of social i n s u r a n c e . For e x a m p l e , 
Sir John C o c k b u r n , who was A u s t r a l i a ' s r e p r e s e n t a t i v e at 
the 1908 International Congress on Social I n s u r a n c e , was 
c l e a r l y impressed with the German s y s t e m , which he saw as 
being r e s p o n s i b l e for the increased "industrial e f f i c i e n c y " 
so e v i d e n t t h e r e . ^ ^ The British e x p e r i e n c e , under the 
1912 National Health and U n e m p l o y m e n t Insurance A c t , was 
-also keenly w a t c h e d , because many of the barriers con-
fronting those w i s h i n g to establish a social insurance 
scheme in Britain were the same as those existing in 
A u s t r a l i a . 
One of the more important barriers was the e n t r e n c h e d 
o p p o s i t i o n of f r i e n d l y societies to social i n s u r a n c e . 
The evident success of the British Liberal G o v e r n m e n t in 
pacifying these societies by involving t h e m , p r o f i t a b l y , 
in the a d m i n i s t r a t i o n of the health and u n e m p l o y m e n t 
insurance s c h e m e , m u s t have been of c o n s i d e r a b l e i n t e r e s t 
to A u s t r a l i a n s u p p o r t e r s of social i n s u r a n c e . ^ ^ Instead 
of creating a state b u r e a u c r a c y , the British g o v e r n m e n t 
32 I b i d . , P . 9 3 . 
33 C o m m o n w e a l t h o f A u s t r a l i a , S o c i a l I n s u r a n c e : R e p o r t b y 
t h e H o n . S i r J o h n C o c k b u r n , K C M G o n t h e I n t e r n a t i o n a l 
C o n g r e s s h e l d in R o m e , O c t . 1 9 0 8 , p . 4 . 
34 D e t a i l s o f t h e B r i t i s h l e g i s l a t i o n s e e C . E . C l a r k , 
S o c i a l I n s u r a n c e i n B r i t a i n , ( 1 9 7 0 ) , p p . 2 - 7 . 
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e s t a b l i s h e d a n e t w o r k of " a p p r o v e d s o c i e t i e s " which 
c o l l e c t e d c o n t r i b u t i o n s and paid out b e n e f i t s . T h a t 
b e n e f i t s w e r e not a c t u a r i a l l y related to c o n t r i b u t i o n s 
was a n o t h e r f e a t u r e which i n t e r e s t e d A u s t r a l i a n o b s e r v e r s . 
The B r i t i s h s c h e m e p r o v i d e d f l a t - r a t e b e n e f i t s , and con-
t r i b u t i o n s w e r e u n i f o r m for all a g e s - a t - e n t r y and for all 
c l a s s e s of the i n s u r e d p o p u l a t i o n , d i f f e r i n g only on the 
b a s i s of s e x . ^ ^ By A u s t r a l i a n s t a n d a r d s this was a radical 
p r o p o s i ti o n . 
E l s e w h e r e in Europe the c o m p u 1 s o r y - c o n t r i b u t o r y 
p r i n c i p l e had also gained f a v o u r . ^ ^ In 1909 Iceland 
e s t a b l i s h e d a c o n t r i b u t o r y age pension scheme which c o v e r e d 
e v e r y man and w o m a n between the ages of e i g h t e e n and 
s i x t y . The f o l l o w i n g year saw France i n t r o d u c e a s i m i l a r 
-scheme ( c o v e r i n g all e m p l o y e e s in i n d u s t r y , c o m m e r c e , the 
"liberal p r o f e s s i o n s " , a g r i c u l t u r e and the p u b l i c s e r v i c e ) 
to s u p p l e m e n t its n o n - c o n t r i b u t o r y s c h e m e , which had been 
in e x i s t e n c e since 1 9 0 5 . Other c o u n t r i e s which i n t r o d u c e d 
c o n t r i b u t o r y s c h e m e s included L u x e m b u r g ( 1 9 1 1 ) , Rumania 
( 1 9 1 2 ) , and Sweden and Holland ( 1 9 1 3 ) . In a l l , by the 
b e g i n n i n g of the F i r s t World W a r , f o u r t e e n c o u n t r i e s 
p r o v i d e d c o m p u l s o r y - c o n t r i b u t o r y age p e n s i o n s , with v a r y i n g 
d e g r e e s of c o v e r a g e and g o v e r n m e n t a s s i s t a n c e . In 
c o n t r a s t , only D e n m a r k , New Z e a l a n d , A u s t r a l i a and B r i t a i n 
(since 1908) p r o v i d e d n o n - c o n t r i b u t o r y age p e n s i o n s 
35 It w a s i n t e n d e d t h a t c o n t r i b u t i o n s s h o u l d b e s e t 
so t h a t o n l y a f i x e d p r o p o r t i o n o f t h e s c h e m e ' s 
c o s t s w o u l d b e c o v e r e d , t h e r e m a i n d e r w o u l d b e 
f i n a n c e d f r o m t h e E x c h e q u e r . 
36 F o r d e t a i l s s e e C o m m o n w e a l t h o f A u s t r a l i a , R o y a l 
C o m m i s s i o n o n N a t i o n a l I n s u r a n c e , F i r s t R e p o r t , 
( 1 9 2 5 ) , p p . 4 0 - 5 3 . 
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exclusively. In these circumstances it is not surprising 
that social insurance found increasing support in 
Australi a. 
A BRIEF FLIRTATION WITH SOCIAL INSURANCE: 1910 - 1914 
While advocates of social insurance could be found in 
all the major political groupings, strongest support came 
from the non-Labor p a r t i e s . D e s p i t e the fact that it 
was a Deakin-led non-Labor Government which established 
the non-contributory age pension scheme in 1908, it was 
members of Deakin's new "Fusion Party" who called for the 
3 8 
creation of a compulsory-contributory scheme early in 1910. 
These early demands received little support, but as 
dissatisfaction with the existing scheme increased, social 
insurance seemed a more viable alternative. The climate 
of party opinion changed quickly. Reflecting this, the 
deputy leader of the "Fusion Party", Joseph Cook, remarked 
in 1911: 
"Old-age pensions should be lifted out of the 
charitable rut in which they are running.. .The 
taint of pauperism and charity should be entirely 
eliminated from them...The more I think of it the 
more convinced I am that we must come ultimately 
to a form of national insurance...that is the 3 9 
scheme which commends itself to me." 
T t Andrew Fisher, the first Labour Prime Minister, flitted, 
towards', the end of 1913, with the idea of introducing 
an unemployment and invalidity insurance scheme, but 
his interest was squashed after the proposition was 
rejected at the Fifth Commonwealth Conference of the 
ALP in 1912, (see CPD , (1911), Vol. 60, p.7; and. 
Official Report of the Fifth Commonwealth Conference 
of the ALP, 1912, pp.22 - 3). 
38 The Liberal, Vol. 11, No. 1, (August 1 1912), p.14. 
39 CPD, (1911), Vol. 62, p.2840. 
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S u p p o r t for social i n s u r a n c e c o n t i n u e d to i n c r e a s e , and in 
the f o l l o w i n g y e a r the L i b e r a l P a r t y (as the " F u s i o n P a r t y " 
b e c a m e k n o w n ) m a d e the p r o v i s i o n of c o m p u l s o r y - c o n t r i b u t o r y 
age p e n s i o n s p a r t of its e l e c t o r a l p l a t f o r m . W i t h the 
L a b o r P a r t y still s u p p o r t i n g the n o n - c o n t r i b u t o r y p r i n i c p l e , 
the m a j o r p o l i t i c a l p a r t i e s w e r e now p o l a r i s e d on the m e t h o d 
of f i n a n c i n g social s e r v i c e s . 
D u r i n g the c a m p a i g n for the 1913 G e n e r a l E l e c t i o n 
s o c i a l s e r v i c e s w e r e an i m p o r t a n t i s s u e . C o o k , who had 
r e p l a c e d D e a k i n as l e a d e r of the O p p o s i t i o n L i b e r a l P a r t y , 
d e c l a r e d in his p o l i c y s p e e c h : 
"We p r o p o s e to m a t u r e as e a r l y as p o s s i b l e a 
c o m p r e h e n s i v e scheme of n a t i o n a l i n s u r a n c e p r o v i d i n g 
for s i c k n e s s , a c c i d e n t , m a t e r n i t y , w i d o w h o o d , and 
u n e m p l o y m e n t on a c o n t r i b u t o r y b a s i s . 
S u r p r i s i n g l y , given his p a r t y ' s p o l i c y . Cook m a d e no m e n t i o n 
of c o n t r i b u t o r y age p e n s i o n s . F i s h e r , the r e t i r i n g L a b o r 
P r i m e M i n i s t e r , in c o n t r a s t , c a l l e d for a r e f e r e n d u m to 
c h a n g e the C o n s i t u t ion so as to a l l o w his G o v e r n m e n t to 
c e n t r a l i z e c o n t r o l of social s e r v i c e s , w h i c h w o u l d f a c i l i -
tate the p a y m e n t of f u r t h e r n o n - c o n t r i b u t o r y b e n e f i t s , 
A f t e r the e l e c t i o n s . Cook r e p l a c e d F i s h e r as P r i m e M i n i s t e r , 
and a g o v e r n m e n t s y m p a t h e t i c to the social i n s u r a n c e c a u s e 
w a s in o f f i c e . 
40 The Inserted plank read: 
"To secure a complete national insurance scheme, 
embracing old-age and invalid pensions, unemployment 
benefits, maternity aid, properly-equipped sanatoria 
and a great national comprehensive contributory scheme." 
See the Argus, (September 6 1912), p. 12; and, CPD, 
(1911), Vol.60, p.578. 
41 CPD, (1913), Vol. 70, p.874. 
42 Geoffrey Sawer, Australian Federal Politics and Law, 
1901 - 1929, (1956), pp.111 -12. 
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Sir John Forrest, as Treasurer, hinted in his 1913-
14 budget that all pensions would soon be placed on a 
compulsory-contributory basis to reduce Government expen-
diture; but this did not e v e n t u a t e / ^ As one New South 
Wales Liberal Party newspaper. The Fighting Line, 
pertinently remarked the following year: 
"The old-age pensions are absorbing a huge quantity 
of money and it is necessary that the country 
should be protected from imposition. The Cook 
Ministry has no more intention of attacking the 
[non-contributory] principle than it has of taking 
poison. Either would be suicide. 
Between 1908 and 1914 then, the non-Labor parties' 
attitude to non-contributory pensions had completed a 
full circle. In 1908 they supported the non-contributory 
principle; two years later they began moving cautiously 
towards social insurance, only to revert to their initial 
position by 1914. Why did this happen? It may have been 
that by 1914 non-contributory age pensions had become a 
political sacred cow which had been made sacrosanct by 
public opinion and which no political party would dare 
destroy, their principles notwithstanding. This does not, 
however, fully explain why the Cook Government failed to 
take action on its 1913 electoral promise to introduce a 
broad social insurance scheme. To explain this, three 
other factors need to be considered. 
First, Cook was under pressure from friendly societies 
to abandon any idea that he might have had about introducing 
a broad compulsory-contributory social service system, 
43 Ibid., p . 1 1 8 . 
44 Q u o t e d in CPD , (1914), V o l . 74, p. 1439. 
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w h i c h , t h e s e s o c i e t i e s a r g u e d , w o u l d e n c r o a c h upon t h e i r 
a c t i v i t i e s and h e n c e t h e i r p r o f i t s . S e c o n d l y , s e r i o u s 
d o u b t s e x i s t e d as to the C o m m o n w e a l t h ' s c o n s t i t u t i o n a l 
a u t h o r i t y to i n t r o d u c e a s y s t e m of social i n s u r a n c e . 
T h a t the Cook G o v e r n m e n t r e c o g n i z e d this b a r r i e r seems 
c l e a r , for in O c t o b e r 1913 it a n n o u n c e d that c o n s i d e r a t i o n 
was being g i v e n to w h e t h e r a r e f e r e n d u m would be n e c e s s a r y 
b e f o r e any a c t i o n could be taken on social i n s u r a n c e 
But p e r h a p s the m o s t i m p o r t a n t f a c t o r was the p o l i t i c a l 
c r i s e s faced by C o o k ' s G o v e r n m e n t in 1 9 1 3 - 1 4 / ^ As Cook 
was d e p e n d e n t on the c a s t i n g vote of the S p e a k e r to 
c o n t i n u e in o f f i c e , and had the s u p p o r t of o n l y a m i n o r i t y 
in the S e n a t e , he had little hope of d r a s t i c a l l y c h a n g i n g 
the m e t h o d of f i n a n c i n g social s e r v i c e s . In f a c t , his 
G o v e r n m e n t was f r u s t r a t e d in all d i r e c t i o n s . U n d e r s t a n d -
a b l y , his main a m b i t i o n was to force a d o u b l e d i s s o l u t i o n , 
w h i c h he s u c c e e d e d in doing in June 1 9 1 4 . 
A f t e r the s u b s e q u e n t e l e c t i o n A n d r e w F i s h e r , l e a d i n g 
the A u s t r a l i a n L a b o r P a r t y , again b e c a m e Prime M i n i s t e r . 
This new G o v e r n m e n t was u n s y m p a t h e t i c to the c o n t r i b u t o r y 
p r i n c i p l e a n d , in any e v e n t , it was p r e o c c u p i e d with 
4 R 
the p r o b l e m s of a nation at w a r . ° Thus social i n s u r a n c e 
4 5 C P D , ( 1 9 1 4 ) , V o l . 7 2 , p . 1 2 1 1 . 
46 C P D , ( 1 9 1 3 ) , V o l . 7 1 , p . 1 9 8 2 ; s e e a 1 s o , O f f i c i a 1 R e p o r t 
o f t h e F i f t h C o m m o n w e a l t h C o n f e r e n c e o f t h e A L P , ( 1 9 1 2 ) , 
p . 2 3 ; a n d , C P D , ( 1 9 1 3 ) , V o l . 7 0 , p p . 1 1 9 a n d 1 6 0 - 1 . 
47 S e e G e o f f r e y S a w e r , o p . c i t . , p p . 1 2 1 - 5 f o r d e t a i l s . 
4 8 H o w e v e r , d u r i n g t h e 1 9 1 5 P r e m i e r s ' C o n f e r e n c e s o m e d i s -
c u s s i o n o c c u r r e d a b o u t t h e d e s i r a b i l i t y o f t h e C o m m o n w e a l t h 
i n t r o d u c i n g a n a t i o n a l u n e m p l o y m e n t i n s u r a n c e s c h e m e , 
b u t n o t h i n g c a m e o f t h e i d e a (see C o m m o n w e a l t h o f A u s t -
r a l i a , C o n f e r e n c e b e t w e e n C o m m o n w e a l t h a n d S t a t e M i n i s t e r s , 
R e p o r t o f P r o c e e d i n g s , ( 1 9 1 5 ) , p . 6 6 ) . 
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was only an unfulfilled promise at the outbreak of the 
First World W a r . 
A PERIOD OF INACTIVITY: 1914 - 1922 
During the Great War criticism of the existing age 
pension scheme a b a t e d , and the protagonists of the 
c o m p u l s o r y - c o n t r i b u t o r y principle remained s i l e n t . While 
it was recognized by both the G o v e r n m e n t and Opposition 
that pensioners were suffering as a result of i n f l a t i o n , 
i n s u f f i c i e n t action was forthcoming because of a pre-
occupation with the War e f f o r t . 
With peace in November 1 9 1 8 , Federal Parliament's 
attention shifted from the War effort to the repatriation 
of the armed forces and old age pensioners continued to 
receive little c o n s i d e r a t i o n , although they did gain a 
small pension increase in 1919.^° During the General 
Election held that y e a r , the Labor party campaigned 
strongly for higher p e n s i o n s , while the N a t i o n a l i s t P a r t y , 
which had replaced the Liberal Party as the major non-
Labor grouping in 1 9 1 7 , remained silent on the m a t t e r . ^ ^ 
The National Party was returned to g o v e r n m e n t , with 
W . M . Hughes as Prime M i n i s t e r . 
One of the prominent features of the early post-War 
period was i n f l a t i o n , and because of it demands for pension 
5 2 
reform became more i n s i s t e n t . At the same t i m e , advocates 
4 9 T h e m a x i m u m p e n s i o n r a t e w a s i n c r e a s e d b y 25 p e r c e n t in 1 9 1 6 
b u t t h i s d i d n o t r e s t o r e t h e p e n s i o n ' s r e a l v a l u e t o 
i t s 1 9 0 9 l e v e l . 
50 S e e G e o f f r e y S a w e r , o p . c i t . , p p . 1 6 6 - 9 . 
5 1 I b i d . , p p . 1 8 3 - 5 . 
52 S e e C P D , ( 1 9 2 0 - 1 ) , .Vol. 9 1 , p . 1 5 1 ; V o l . 9 2 . p p . 2 2 5 4 a n d 
2 3 3 5 - 6 ; V o l . 9 3 , p p . 3 9 0 0 a n d 5 4 3 4 ; V o l . 9 4 , p . 5 5 5 2 , 
5 6 6 1 - 2 , 5 6 9 4 - 5 , 5 7 0 1 - 2 a n d 5 7 1 2 ; V o l . 9 5 , p p . 7 6 1 8 
a n d 8 4 0 2 ; V o l . 9 7 , p . 1 2 0 1 4 ; a n d . V o l . 9 8 , p . 1 3 2 9 6 . 
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of social i n s u r a n c e b e c a m e m o r e v o c a l , i n s p i r e d by the 
g r o w i n g p u b l i c d e b t and the need for e c o n o m i e s in g o v e r n m e n t 
e x p e n d i t u r e . ^ ^ F u r t h e r i m p e t u s was g e n e r a t e d w h e n the 
n e w l y formed C o u n t r y P a r t y , u n d e r the l e a d e r s h i p of 
Dr Earle P a g e , m a d e social i n s u r a n c e p a r t of its o r i g i n a l 
1921 e l e c t o r a l p l a t f o r m . P a g e , who b e c a m e a d e d i c a t e d 
and p e r s i s t a n t a d v o c a t e of social i n s u r a n c e , c l e a r l y 
s t a t e d his p a r t y ' s a t t i t u d e in 1922: 
"The a m o u n t to be p r o v i d e d for [ p e n s i o n s ] m u s t 
i n c r e a s e each y e a r if we go on as at p r e s e n t ; 
the o n l y w a y in w h i c h the cost can be r e d u c e d is 
by m e a n s of some s y s t e m of c o n t r i b u t o r y n a t i o n a l 
i n s u r a n c e . I am hopeful that with the a s s i s t a n c e 
of f r i e n d l y s o c i e t i e s , some plan m a y be d e v i s e d 
and a d o p t e d to bring a b o u t a r e f o r m of the k i n d , 
so as to e n a b l e us to p r o v i d e for those old p e o p l e 
much m o r e l i b e r a l l y than at p r e s e n t ; for then the 
n a t i o n a l c o n s c i e n c e w o u l d be a l i t t l e m o r e t e n d e r . 
54 
As a r e s u l t of the 1922 G e n e r a l E l e c t i o n the C o u n t r y 
P a r t y became an i n f l u e n t i a l force in Federal p o l i t i c s . 
H o l d i n g the b a l a n c e of power in the H o u s e of R e p r e s e n t a t i v e s , 
Page was able to d e m a n d , and o b t a i n , the removal of H u g h e s 
53 B e t w e e n 1 9 1 9 a n d 1 9 2 0 t h e C o m m o n w e a l t h p u b l i c d e b t 
i n c r e a s e d b y o v e r 17 p e r c e n t to < £ 3 8 1 . 3 m , a n d i n t e r e s t 
c h a r g e s r o s e b y 18 p e r c e n t t o £ l 7 . 8 m a y e a r . T h i s 
p r o m p t e d o n e M e m b e r of P a r l i a m e n t t o r e m a r k : 
" . . . i f t h i s c o u n t r y is to p r o c e e d a s i t i s n o w 
d o i n g w i t h a l o a d o f d e b t u p o n i t , t h e d a y m a y c o m e 
w h e n w e s h a l l f i n d t h a t w e c a n n o t a f f o r d to p a y 
o l d a g e p e n s i o n s " ( C P D , ( 1 9 2 0 ) , V o l . 9 4 , p . 5 8 2 9 ) . 
S e e C P D , ( 1 9 2 0 ) , V o l . 9 4 , p p . 5 8 2 8 - 9 ; a n d , V o l . 9 3 , 
p . 5 4 3 5 . 
54 C P D , ( 1 9 2 2 ) , V o l . 1 0 1 , p . 3 8 0 5 ; s e e a l s o . V o l . 9 9 , 
p . 2 2 6 . 
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as Prime M i n i s t e r , and the formation of a coalition 
m i n i s t r y , with Page himself as Treasurer and S. M . Bruce 
as Prime M i n i s t e r . T h u s , o n c e , m o r e , social insurance 
had s y m p a t h e t i c supporters in o f f i c e . 
SOCIAL INSURANCE AT THE FOREFRONT: 1923 - 1929 
The B r u c e - P a g e Coalition G o v e r n m e n t quickly made it 
clear that it intended to convert the existing non-
c o n t r i b u t o r y age pension scheme into a c o n t r i b u t o r y o n e . 
Its first step was to appoint a Royal Commission to 
i n v e s t i g a t e the whole queston of social i n s u r a n c e . ^ ^ 
By moving in this direction Australia was following a world-
wide t r e n d . Between the end of the Great War and 1 9 2 3 , 
ten countries introduced some form of social i n s u r a n c e . ^ ^ 
(Only Norway opted for a non-contri buto ry pension s c h e m e . 
The first of the Royal Commission's four reports 
emerged in June 1925.^® It recommended that the C o m m o n w e a l t h 
should establish a c o m p u l s o r y - c o n t r i b u t o r y system of social 
s e r v i c e s , providing s u p e r a n n u a t i o n , s i c k n e s s , invalidity 
and m a t e r n i t y b e n e f i t s . It suggested that s u p e r a n n u a t i o n 
c o n t r i b u t i o n s should be compulsory for all w a g e - e a r n e r s 
aged sixteen or o v e r , and that these c o n t r i b u t i o n s should 
vary in a c c o r d a n c e with age of entry into the scheme and 
with sex. As an e x a m p l e , the Commission suggested that a 
man entering the scheme at sixteen years of age should 
pay 9.4 pence a w e e k , w h i c h , when matched by his employers 
5 5 C P D , ( 1 9 2 3 ) , V o l . 1 0 4 , p . 1 6 5 2 . 
5 6 C o m m o n w e a l t h o f A u s t r a l i a , R o y a l C o m m i s s i o n o n N a t i o n a l 
I n s u r a n c e , F i r s t R e p o r t , ( 1 9 2 5 ) , p p . 4 6 - 5 2 . 
5 7 I b i d . 
5 8 I b i d . 
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e q u a l c o n t r i b u t i o n , w o u l d y i e l d a p e n s i o n of £1 a w e e k 
f r o m the age of s i x t y - f i v e . A w o m a n , on the o t h e r h a n d , 
s h o u l d r e c e i v e the same p e n s i o n , but from the age of s i x t y 
and for a s m a l l e r w e e k l y c o n t r i b u t i o n . 
A r m e d w i t h this r e p o r t . Page a n n o u n c e d in A u g u s t 1925 
t h a t the G o v e r n m e n t w o u l d soon be a b l e to e s t a b l i s h a 
c o m p u l s o r y - c o n t r i b u t o r y s c h e m e in c o n n e c t i o n w i t h old age 
and s i c k n e s s b e n e f i t s . ^ ^ But b e f o r e he could do so he 
r e q u i r e d the Royal C o m m i s s i o n ' s d e t a i l e d a d m i n i s t r a t i v e 
r e c o m m e n d a t i o n s , w h i c h he s e e m e d to think w o u l d soon 
a p p e a r . T h i s w a s n o t , h o w e v e r , the c a s e , for del ays 
c o n t i n u e d . Two f u r t h e r s p e c i a l i z e d r e p o r t s b e c a m e 
a v a i l a b l e in M a r c h 1 9 2 7 , but still the C o m m i s s i o n ' s 
v i t a l l y i m p o r t a n t r e p o r t on a d m i n i s t r a t i o n was not forth-
c o m i n g . Seven m o n t h s later the final r e p o r t , at l a s t , 
a p p e a r e d . It c o n t a i n e d the f o l l o w i n g r e c o m m e n d a t i o n s 
r e g a r d i n g m e m b e r s h i p , f i n a n c e and the a d m i n i s t r a t i o n of 
the p r o p o s e d social i n s u r a n c e s c h e m e : 
(1). that m e m b e r s h i p should be r e s t r i c t r e d to w a g e 
and s a l a r y e a r n e r s sixteen y e a r s of age and 
o v e r ; 
(2) t h a t f l a t - r a t e c o n t r i b u t i o n s should be paid by 
both e m p l o y e e and e m p l o y e r , r e g a r d l e s s of the 
age at w h i c h the insured p e r s o n e n t e r e d the 
s c h e m e , a l t h o u g h there should be a d i f f e r e n t 
rate for men and w o m e n ; 
5 9 C P D , ( 1 9 2 5 ) , v o l . I l l , p . 1 3 8 2 . 
6 0 P a g e w a s s o c o n f i d e n t t h a t t h e s e r e c o m m e n d a t i o n s w o u l d 
s o o n a p p e a r , w h i c h w o u l d a l l o w h i m to q u i c k l y e s t a b l i s h 
a s o c i a l i n s u r a n c e s c h e m e , t h a t h e m a d e p r o v i s i o n in h i s 
1 9 2 5 - 6 B u d g e t f o r t h e m a x i m u m p e n s i o n to b e i n c r e a s e d to 
£l a w e e k s i m u l t a n e o u s l y w i t h t h e s e t t i n g u p o f t h e 
s c h e m e . ( I b i d . ) 
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(3) that e m p l o y e r s should d e d u c t from the e m p l o y e e ' s 
wages the a p p r o p r i a t e c o n t r i b u t i o n a n d , by 
m e a n s of i n s u r a n c e stamps a v a i l a b l e t h r o u g h 
post o f f i c e s , t r a n s m i t both their own and their 
e m p l o y e e ' s c o n t r i b u t i o n s to a central National 
I n s u r a n c e F u n d ; 
(4) that the scheme should be a d m i n i s t e r e d by a 
system of d i s t r i c t units under central c o n t r o l , 
and " . . . w h e r e v e r p r a c t i c a b l e the a d m i n i s t r a t i v e 
m a c h i n e r y of e x i s t i n g mutual b e n e f i t a s s o c i a t i o n s 
[ s h o u l d ] be availed of in the a d m i n i s t r a t i o n 
o f e a c h d i s t r i c t " ; ^ ^ a n d , 
(5) that f l a t - r a t e b e n e f i t s , including a super-
a n n u a t i o n pension of £1 a w e e k , should be paid 
to men at the age of s i x t y - f i v e and women at 
si x t y . 
The overall f i n d i n g s of this Royal C o m m i s s i o n p r o m p t e d 
a f l u r r y of a c t i v i t y from f r i e n d l y s o c i e t i e s . Hints that 
a c o n f l i c t with the B r u c e - P a g e G o v e r n m e n t was brewing were 
b e g i n n i n g to emerge by mid 1 9 2 7 . M r . T C r o s b y , a s p o k e s m a n 
for the A u s t r a l i a n Natives A s s o c i a t i o n , e x p r e s s e d the o p i n i o n 
that if any social insurance scheme came into e f f e c t then 
"...the w e a k e r s o c i e t i e s would be compelled to go to the 
w a l l . " ^ ^ By late 1927 it was quite clear that o p p o s i t i o n 
from these s o c i e t i e s was one of the G o v e r n m e n t ' s m a j o r 
s t u m b l i n g b l o c k s . The Leader of the G o v e r n m e n t in the 
S e n a t e , S e n a t o r P e a r c e , r e c o g n i s e d this when he pointed out: 
6 1 C o m m o n w e a l t h o f A u s t r a l i a , R o y a l c o m m i s s i o n o n N a t i o n a l 
I n s u r a n c e , F i n a l R e p o r t , ( 1 9 2 7 ) , p . 1 8 . 
62 Q u o t e d in C P D , ( 1 9 2 7 ) , V o l . 1 1 6 , p . 6 3 4 ; 
s e e a l s o , p . 1 7 9 5 . 
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"It is n e c e s s a r y [ f o r the G o v e r n m e n t ] to d e v i s e a 
[ N a t i o n a l I n s u r a n c e ] s c h e m e w h i c h , w h i l e it is 
a c c e p t a b l e to [ f r i e n d l y s o c i e t i e s ] may a l s o be 
fair to the w h o l e c o m m u n i t y . 
The B r u c e - P a g e C o m p r o m i s e 
By mid 1928 the B r u c e - P a g e G o v e r n m e n t had still not 
been able to p l a c a t e s a t i s f a c t o r i l y the f r i e n d l y s o c i e t i e s . 
This b e c a m e e v i d e n t in June of that y e a r when Bruce 
a n n o u n c e d : 
"I am a f r a i d that it will not be p o s s i b l e to 
i n t r o d u c e the National I n s u r a n c e Bill b e f o r e the 
f o r t h c o m i ng a d j o u r n m e n t [of P a r l i a m e n t ] , The 
f r i e n d l y s o c i e t i e s have a p p o i n t e d a c o m m i t t e e of 
three to d i s c u s s w i t h the G o v e r n m e n t the q u e s t i o n s 
w h i c h will be the s u b j e c t of the p r o p o s e d l e g i s l a t i o n 
T h a t d i s c u s s i o n has not y e t taken p l a c e , and there 
will be no time for M i n i s t e r s to m e e t those 
r e p r e s e n t a t i v e s and have the bill ready for 
i n t r o d u c t i o n before the House a d j o u r n s . " 
But it seems he still i n t e n d e d to i n t r o d u c e a social 
i n s u r a n c e s c h e m e , r e g a r d l e s s of the o p p o s i t i o n put up by 
the f r i e n d l y s o c i e t i e s . 
An a c t u a r i a l a d v i s o r y c o m m i t t e e was a p p o i n t e d in July 
1928 to u p - d a t e the Royal C o m m i s s i o n ' s e s t i m a t e s , and to 
s u b m i t a more s p e c i f i c plan to the G o v e r n m e n t . The 
Natio n a l I n s u r a n c e B i l l , w h i c h was i n t r o d u c e d in P a r l i a m e n t 
in the f o l l o w i n g S e p t e m b e r , e m b o d i e d that C o m m i t t e e ' s 
s p e c i f i c r e c o m m e n d a t i o n s , w h i c h i n c l u d e d a f l a t - r a t e 
c o n t r i b u t i o n of Is per week for m e n , and 6d. a w e e k for 
w o m e n , w i t h e m p l o y e r s c o n t r i b u t i n g the same a m o u n t for 
e a c h of their e m p l o y e e s . T h e r e w a s , h o w e v e r , one a s p e c t 
63 CPD, (1927) , Vol. 117, p.2493 . 
64 CPD, (1928), Vol. 119, p.5454. 
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of the p r o p o s e d s c h e m e w h i c h d i f f e r e d , c o n s i d e r a b l y , from 
the r e c o m m e n d a t i o n s of the Royal C o m m i s s i o n ; n a m e l y the 
a d m i n i s t r a t i v e s t r u c t u r e . 
I n s t e a d of c r e a t i n g a s y s t e m of d i s t r i c t a d m i n i s t r a t i v e 
u n i t s u n d e r c e n t r a l c o n t r o l , as r e c o m m e n d e d by the Royal 
C o m m i s s i o n , the 1928 proposal i n c l u d e d a s y s t e m of 
" a p p r o v e d s o c i e i t e s " , no d o u b t in an e f f o r t to p a c i f y the 
f r i e n d l y s o c i e i t e s . U n d e r this system any group of one 
t h o u s a n d or m o r e p e r s o n s could c o n s t i t u t e t h e m s e l v e s into 
an " a p p r o v e d s o c i e t y " . This m e a n t that the f a c i l i t i e s of 
e x i s t i n g f r i e n d l y s o c i e i t e s , life a s s u r a n c e s o c i e t i e s and 
t r a d e u n i o n s could be u t i l i z e d to a d m i n i s t e r the s c h e m e . ^ ^ 
T h e s e " a p p r o v e d s o c i e t i e s " w o u l d c o l l e c t c o n t r i b u t i o n s and 
pay the a p p r o p r i a t e b e n e f i t s , i n c l u d i n g a s u p e r a n n u a t i o n 
p e n s i o n of £1 a w e e k , for which they w o u l d r e c e i v e a 
c o m m i s s i o n T h e Royal C o m m i s s i o n had been q u i t e 
u n a m b i g u o u s l y o p p o s e d to this type of a d m i n i s t r a t i v e s y s t e m 
b e c a u s e it 
" . . . i n v o l v e d e n o r m o u s and c o m p l i c a t e d a d m i n i s t r a t i o n 
[and] e x p e r i e n c e has proved that national s c h e m e s 
w h i c h p r o v i d e for a d m i n i s t r a t i o n t h r o u g h a p p r o v e d 
o r g a n i z a t i o n s are c u m b e r s o m e , c o m p l e x , and n o t 
the m o s t s a t i s f a c t o r y or d e s i r a b l e b a s i s , as they 
lead to o v e r l a p p i n g , u n n e c e s s a r y c o m p e t i t i o n , and 
high a d m i n i s t r a t i v e e x p e n d i t u r e . " ^ ^ 
P a g e , h o w e v e r , was far more o p t i m i s t i c : 
e l C P D , ( 1 9 2 8 ) , V o l . 1 1 9 , p . 6 7 5 8 . 
66 Ibid., p.6759 
67 C o m m o n w e a l t h o f A u s t r a l i a , R o y a l C o m m i s s i o n o n 
N a t i o n a l I n s u r a n c e , F i n a l R e p o r t , (1927), pp.14 - 15. 
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"In r e s p e c t of costs of a d m i n i s t r a t i o n it has 
been assumed that each approved s o c i e t y will 
c o n d u c t its b u s i n e s s a t a rate a p p r o x i m a t i n g to 
that shown by e x p e r i e n c e to be r e q u i r e d by the 
fi Q 
best c o n d u c t e d friendly s o c i e t i e s . " 
Perhaps a n t i c i p a t i n g that the 1928 National I n s u r a n c e 
Bill would r e c e i v e a cool r e c e p t i o n , Bruce a n n o u n c e d 
i m m e d i a t e l y after p r e s e n t i n g the bill to P a r l i a m e n t that 
his G o v e r n m e n t would not proceed further with it at this 
s t a g e . Such caution may have been prompted by a fear that 
if the proposed social i n s u r a n c e scheme was pushed too 
h a r d , then a s e n s i t i v e political issue m i g h t d e v e l o p on 
the eve of a general e l e c t i o n . ^ ^ As it e v e n t u a t e d the 
B r u c e - P a g e Coalition was returned to office at the 1928 
General E l e c t i o n , but with a greatly reduced majority."^*^ 
It seems that the 1928 proposal did not obtain the 
s u p p o r t that some of its s u p p o r t e r s m i g h t have e x p e c t e d . 
C r i t i c i s m came from many q u a r t e r s , p a r t i c u l a r l y f r i e n d l y 
s o c i e t i e s , e m p l o y e r s and state g o v e r n m e n t s . 
O p p o s i t i o n to the 1928 National Insurance Bill 
Not u n e x p e c t e d l y the most vocal o p p o s i t i o n to the 
1928 proposal came from the friendly s o c i e i t e s . They 
c o n t i n u e d to see it as a c o m p e t i t o r which c h a l l e n g e d their 
very e x i s t e n c e . N e e d l e s s to say they argued that it was 
not only u n n e c e s s a r y , for they were quite c a p a b l e of 
s a t i s f y i n g any e f f e c t i v e demand for such i n s u r a n c e , but 
also uncalled f o r , as no one had asked the C o m m o n w e a l t h to 
6 8 C P D , ( 1 9 2 8 ) , V o l . 1 1 9 , p . 6 7 6 7 , 
6 9 G e o f f r e y S a w e r , o p . c i t . , p p . 3 0 1 - 2 . 
7 0 I b i d . , p . 3 0 2 . 
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move into social i n s u r a n c e . F u r t h e r , they pointed out 
t h a t , on the basis of the last election r e s u l t , the 
C o a l i t i o n d i d n o t h a v e a c l e a r p o p u l a r m a n d a t e to i n t r o d u c e 
such a s c h e m e . E v e n the c o n c e s s i o n s made p r e v i o u s l y -
p a r t i c u l a r l y the "approved societies" a d m i n i s t r a t i v e 
structure - were not sufficient to dampen the flow of 
criticism from the friendly s o c i e t i e s . I n d e e d , it seems 
that nothing less than exclusive rights to a d m i n i s t e r the 
scheme would pacify t h e m . 
Opposition also came from those who feared that 
higher wages w o u l d , i n e v i t a b l y , result if the scheme came 
into o p e r a t i o n . E m p l o y e r s , for e x a m p l e , argued that 
higher wages would add further to the already high costs 
7 2 
of p r o d u c t i o n , and thus the cost of l i v i n g . This concern 
w a s , to some e x t e n t , shared by B r u c e , w h o , in his speech 
at the 1929 P r e m i e r s ' C o n f e r e n c e , remarked: 
"The test as to the desirability [of National 
Insurance] which must apply is whether industry 
can at this juncture bear any additional burden 
being placed upon it for the purpose of further 
social l e g i s l a t i o n . " ^ ^ 
7 4 
A similar view was held by members of Bruce's own p a r t y . 
7 1 S e e S y d n e y M o r n i n g H e r a l d , ( O c t o b e r 5 1 9 2 8 ) , p . l 4 ; 
(October 1 1 ) , p . 1 0 ; (October 1 6 ) , p . 1 1 ; (October 1 8 ) , 
p . 1 0 ; (October 2 0 ) , p . 1 7 ; (October 2 3 ) , p . 1 0 ; 
( O c t o b e r 2 7 ) , p . 1 8 ; s e e a l s o , C P D , ( 1 9 2 9 ) , V o l . 1 2 0 , p . 1 6 0 
72 S e e C P D , ( 1 9 2 9 ) , V o l . 1 2 0 , p . 1 6 1 ; a l s o ^ S y d n e y M o r n i n g 
H e r a l d , (May 18 1 9 2 9 ) , p . 1 0 . 
73 C o m m o n w e a l t h of A u s t r a l i a , C o n f e r e n c e of C o m m o n w e a l t h 
a n d S t a t e M i n i s t e r s , R e p o r t of P r o c e e d i n g s , ( 1 9 2 9 ) , 
p p . 8 - 9 . 
74 C P D , ( 1 9 2 9 ) , V o l . 1 2 0 , p p . 1 6 0 - 1 a n d 1 7 2 8 - 9; a l s o , 
S y d n e y M o r n i n g H e r a l d , ( S e p t e m b e r 15 1 9 2 8 ) , p . 1 8 . 
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The Labor P a r t y , h o w e v e r , was muted in its o p p o s i t i o n , 
for not only had it gained r e p r e s e n t a t i o n on the Royal 
C o m m i s s i o n upon whose r e c o m m e d n a t i o n s the proposal was 
broadly b a s e d , but also there were influential senior 
Party m e m b e r s who favoured social insurance for s o m e , but 
not a l l , social s e r v i c e s . ^ ^ H o w e v e r , d i s a p p o i n t m e n t was 
e x p r e s s e d because the proposal excluded u n e m p l o y m e n t 
i n s u r a n c e , particularly as it had been practiced in Britain 
for many y e a r s , and in Queensland since 1923.^^ 
Since the proposed scheme extended C o m m o n w e a l t h 
powers, the States were hostile to it. B r u c e , concerned 
about the inflationary implications of a high level of 
g o v e r n m e n t e x p e n d i t u r e , asked the various states to reduce 
their social welfare e x p e n d i t u r e , so as to allow for the 
introduction of his social insurance s c h e m e . But the 
States were in no mood for c o - o p e r a t i o n . ^ ^ This was 
clearly evident at the 1929 Premiers' C o n f e r e n c e , the 
official report of which noted: 
"Th6 discussion showed a large divergence of 
views...as to the possibility of making any savings 
which would be sufficient in amount to j u s t i f y 
(or to assist substantially) a national [insurance] 
s c h e m e , and as to the desirability of the Common-
wealth taking any action in the direction p r o p o s e d . 
m78 
75 The Leader of the Labor Opposition, James Scullin, 
had,as early as 1922, indicated that he was a supporter 
of social insurance (CPD, (1922) Vol. 100, p.2586). 
76 CPD, (1929), Vol. 120, pp.160 and 1404 - 5. 
77 Commonwealth of Australia, Conference of Commonwealth 
and State Ministers, Report of Proceedings, (1929), p.9. 
78 Ibid. , p.16. 
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W i t h o p p o s i t i o n so w i d e s p r e a d the B r u c e - P a g e C o a l i t i o n 
was f o r c e d to a b a n d o n e n t i r e l y its 1928 p r o p o s a l . B e f o r e 
any c o m p r o m i s e c o u l d be d e v e l o p e d , h o w e v e r . P a r l i a m e n t w a s 
d i s s o l v e d , and the s u b s e q u e n t g e n e r a l e l e c t i o n r e s u l t e d 
in a l a n d s l i d e v i c t o r y for the Labor P a r t y . T h u s , o n c e 
m o r e , a G o v e r n m e n t w h i c h was g e n e r a l l y u n s y m p a t h e t i c to 
the social i n s u r a n c e c a u s e was in o f f i c e . 
A C h a n g e d A t t i t u d e T o w a r d s Social I n s u r a n c e 
The d e t a i l s of the 1928 N a t i o n a l I n s u r a n c e Bill s u g g e s t 
t h a t t h e r e had been a c h a n g e in p u b l i c a t t i t u d e t o w a r d s 
social i n s u r a n c e since the i n t r o d u c t i o n of n o n - c o n t r i b u t o r y 
age p e n s i o n s in 1 9 0 8 . The s t r i c t i n d i v i d u a l e q u i t y p r i n c i p l e 
a s s o c i a t e d w i t h p r i v a t e i n s u r a n c e , for so long the model 
used when c o n s i d e r i n g social i n s u r a n c e , had been d i s c a r d e d . 
No l o n g e r was it n e c e s s a r y for b e n e f i t s to be a c t u a r i a l l y 
r e l a t e d to c o n t r i b u t i o n s . The b e l i e f that the e s t i m a t e d 
v a l u e of f u t u r e b e n e f i t s s h o u l d n e v e r e x c e e d the e s t i m a t e d 
v a l u e of the c o n t r i b u t i o n s r e c e i v a b l e plus any a c c u m u l a t e d 
funds, had been c o n s i d e r a b l y w a t e r e d d o w n . T h e s e o n c e -
c o n s i d e r e d e s s e n t i a l s of any c o m p u l s o r y - c o n t r i b u t o r y s c h e m e 
w e r e a b a n d o n e d b e c a u s e of the d e s i r e to use social i n s u r a n c e 
as a m e a n s of s o l v i n g the p r o b l e m of both e x i s t i n g and f u t u r e 
i n c o m e i n s e c u r i t y . 
As a r e s u l t , one of the e a r l i e r c l a i m e d a d v a n t a g e s of 
the c o m p u l s o r y - c o n t r i b u t o r y p r i n c i p l e , t h a t it w o u l d 
r e d u c e p u b l i c e x p e n d i t u r e on social s e r v i c e s , w o u l d not 
m a t e r i a l i z e . This a t t i t u d i n a l c h a n g e w h i c h had o c c u r r e d 
in the late 1920s w a s the p r o d u c t of a m o r e s o p h i s t i c a t e d 
and m o r e a f f l u e n t s o c i e t y , one a c c u s t o m e d to g o v e r n m e n t 
i n t e r v e n t i o n in a m u l t i t u d e of f o r m s , c o n s i d e r i n g the 
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p r o b l e m of d e s t i t u t i o n . Thus a c o m p u l s o r y - c o n t r i b u t o r y 
s c h e m e had b e c o m e a r e a s o n a b l e i n t e r f e r e n c e with personal 
l i b e r t y . M o r e o v e r , it had become a c c e p t a b l e that such a 
s c h e m e would only cover the wage e a r n e r , w h o , it was now 
a s s u m e d , could afford the required c o n t r i b u t i o n s . Social 
i n s u r a n c e was no longer c o n s i d e r e d an impractical i d e a l , 
as it was in the 1 8 9 0 s . 
C O N C L U S I O N 
Soon after the A u s t r a l i a n age pension scheme came 
into e f f e c t , both its details and p h i l o s o p h i c a l f o u n d a t i o n 
were s e v e r e l y c r i t i c i z e d . One the one h a n d , the s u p p o r t e r s 
of the n o n - c o n t r i b u t o r y p r i n c i p l e called for the removal 
of a n o m a l i e s from the s c h e m e . On the other h a n d , social 
i n s u r a n c e a d v o c a t e s demanded the i n t r o d u c t i o n of a scheme 
which would foster self-help and follow the accepted 
p r i n c i p l e s of sound business p r a c t i c e . On two o c c a s i o n s 
between 1909 and 1929 s u p p o r t e r s of the c o n t r i b u t o r y 
p r i n c i p l e were in g o v e r n m e n t , and two u n s u c c e s s f u l m o v e s 
were made towards the i n t r o d u c t i o n of a c o n t r i b u t o r y age 
pension s c h e m e . 
The first move came between 1910 and 1 9 1 4 , but it w a s , 
at b e s t , only h a l f - h e a r t e d . It failed b e c a u s e of the 
r e l u c t a n c e of the Cook n o n - L a b o r G o v e r n m e n t to d i s m a n t l e 
the existing n o n - c o n t r i b u t o r y s c h e m e , which had taken on 
all the features of a political sacred c o w . The second 
a t t e m p t to i n t r o d u c e a c o n t r i b u t o r y age pension scheme was 
made in the 1 9 2 0 s . It fai1ed ' because of the o p p o s i t i o n of 
f r i e n d l y s o c i e t i e s , e m p l o y e r s and the S t a t e s . By the end 
of the 1920s, h o w e v e r , it was clear that public a t t i t u d e s 
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towards social insurance had c h a n g e d . No l o n g e r , as in 
the 1 8 9 0 s , was it c o n s i d e r e d an ideal that could never 
e v e n t u a t e . 
5. ATTEMPTS TO INTRODUCE A COMPULSORY-CONTRIBUTORY AGE 
PENSION SCHEME: (2) 1930 - 1939 
INTRODUCTION 
The 1930s d e p r e s s i o n not only g e n e r a t e d a series of 
a u s t e r i t y m e a s u r e s which were d e s i g n e d to reduce Common-
w e a l t h e x p e n d i t u r e on old age p e n s i o n s , but it also 
p r o v i d e d c o n s i d e r a b l e impetus to the social insurance 
c a u s e . T h r o u g h o u t this d e p r e s s i o n the n o n - l a b o r parties 
e x p r e s s e d the view that c o m p r e h e n s i v e social i n s u r a n c e was 
the only means by which the C o m m o n w e a l t h could g u a r a n t e e 
the p a y m e n t of p e n s i o n s . The Scullin Labor G o v e r n m e n t , 
which had succeeded the B r u c e - P a g e Coalition in 1 9 2 9 , w a s , 
h o w e v e r , u n s y m p a t h e t i c . It was not until D e c e m b e r 1 9 3 1 , 
when the United A u s t r a l i a Party gained o f f i c e , that 
A u s t r a l i a , once m o r e , moved towards the i n t r o d u c t i o n of 
c o n t r i b u t o r y age p e n s i o n s , as part of a c o m p r e h e n s i v e 
social insurance s c h e m e . Over the next seven years m o m e n t u m 
built up - reports were r e c e i v e d ; ideas were a i r e d ; 
o p i n i o n s were s o u g h t . F i n a l l y , in 1 9 3 8 , the N a t i o n a l 
Health and Pension Insurance Bill was presented to 
P a r l i a m e n t . It was c r i t i c a l l y received by many sections 
of the c o m m u n i t y , p a r t i c u l a r l y the m e d i c a l p r o f e s s i o n s , 
but it e v e n t u a l l y became l a w . H o w e v e r , the scheme n e v e r 
came into effect because of conflicting and u n c o m p r o m i s i n g 
s e c t i o n a l i n t e r e s t s . 
This c h a p t e r will examine the events which led up to 
the enacting of the 1938 National Health and Pension 
Insurance A c t . It will also c o n s i d e r w h y , once m o r e , 
social insurance and thus c o n t r i b u t o r y age pensions failed 
to take root in A u s t r a l i a . 
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T H E D E P R E S S I O N Y E A R S : 1929 - 1934 
As the 1920s d r e w to a c l o s e there w a s a g e n e r a l 
w o r l d - w i d e w o r s e n i n g of the e c o n o m i c c l i m a t e . In this 
c o n t e x t , A u s t r a l i a ' s e c o n o m i c f u t u r e l o o k e d b l e a k . ^ T h e 
f i r s t h i n t of t r o u b l e w a s the s e v e r e l i q u i d i t y s h o r t a g e 
c a u s e d by the d e p l e t i o n of L o n d o n F u n d s , f o l l o w i n g this 
w a s a r a p i d d e t e r i o r a t i o n in the A u s t r a l i a n b a l a n c e of 
p a y m e n t s . T h e n c a m e the s t r u g g l e to r e d u c e i m p o r t s , so 
as to r e d u c e the g r o w i n g b a l a n c e of p a y m e n t s d e f i c i t and 
to a l l o w the p a y m e n t of i n t e r e s t on funds b o r r o w e d from 
o v e r s e a s . T h i s was a c h i e v e d o n l y at the e x p e n s e of l o w e r 
i n c o m e s , h i g h e r u n e m p l o y m e n t and f a l l i n g C o m m o n w e a l t h 
r e v e n u e . A b u d g e t d e f i c i t q u i c k l y d e v e l o p e d . By 1930-
31 the C o m m o n w e a l t h was f a c i n g a b u d g e t a r y c r i s i s . 
E c o n o m i c o r t h o d o x y d e m a n d e d t h a t the C o m m o n w e a l t h 
r e d u c e its e x p e n d i t u r e . To do o t h e r w i s e w o u l d , so it w a s 
b e l i e v e d , i n e v i t a b l y lead to c h r o n i c i n f l a t i o n ! U n d e r 
c o n s i d e r a b l e p r e s s u r e from the C o m m o n w e a l t h B a n k , the 
O p p o s i t i o n - c o n t r o l l e d S e n a t e , and the f i n a n c i a l c o m m u n i t y 
at l a r g e , the S c u l l i n Labor G o v e r n m e n t , w h i c h w a s also 
faced w i t h a f a c t i o n - r i d d e n and d i s i n t e g r a t i n g C a u c u s , 
a d o p t e d o r t h o d o x p o l i c y m e a s u r e s . In p a r t i c u l a r , it 
b e c a m e a s i g n a t o r y to the P r e m i e r s ' Plan on June 10 1 9 3 1 . ^ 
U n d e r this P l a n , the C o m m o n w e a l t h w a s c o m m i t t e d to 
r e d u c i n g its e x p e n d i t u r e by t w e n t y per c e n t , i n c r e a s i n g 
i n c o m e and sales tax as well as p r i m a g e d u t i e s , and 
F o r f u l l d e t a i l s s e e C . B . S c h e d v i n , A u s t r a l i a a n d t h e 
G r e a t D e p r e s s i o n , ( 1 9 7 0 ) , p a s s i m . 
S e e I b i d . , p p . 2 5 0 - 5 f o r a s u m m a r y o f t h e b a c k g r o u n d 
t o t h i s p l a n . 
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r e d u c i n g both p u b l i c and p r i v a t e i n t e r e s t r a t e s . ^ It was 
e x p e c t e d that the C o m m o n w e a l t h would reduce its b u d g e t 
d e f i c i t to £ 1 4 . 6 m in 1 9 3 1 - 3 2 , a cut of £ 2 5 m . ^ As part 
of this e c o n o m y d r i v e it was proposed that age pension 
e x p e n d i t u r e be reduced by 14.5 per c e n t . ^ In an e f f o r t 
to j u s t i f y his G o v e r n m e n t ' s action Scullin told P a r l i a m e n t : 
"...we have to face stern f a c t s , and I say frankly 
to the o l d - a g e p e n s i o n e r . . . A l t h o u g h we are p r o p o s i n g 
to reduce what you are r e c e i v i n g , the cut is being 
made in a legal and o r d e r l y way in order to p r e s e r v e 
for you more than you would get in the event of 
d e f a u l t . 
In the following July the l e g i s l a t i v e i n s t r u m e n t by 
which pension e x p e n d i t u r e was reduced - the 1931 Financial 
E m e r g e n c y Act - was passed by P a r l i a m e n t . ^ The main 
.economy m e a s u r e was a reduction of 12.5 per cent in the 
m a x i m u m p e n s i o n , which was designed to save the Common-
g 
w e a l t h jei.6m over the ensuing financial y e a r . In f a c t , 
because of an increase in the number of p e n s i o n e r s , pension 
e x p e n d i t u r e fell by only £ 0 . 6 m , or 4.9 per cent (see table 
5 . 1 ) . 
At the 1931 General Election there was an o v e r w h e l m i n g 
victory for the n o n - L a b o r p a r t i e s . ^ The United A u s t r a l i a 
P a r t y , an a m a l g a m a t i o n of the N a t i o n a l i s t Party and a 
3 I b i d . , p . 2 4 9 . 
4 I b i d . 
5 C o m m o n w e a l t h P a r l i a m e n t a r y D e b a t e s ( C P D ) , ( 1 9 3 1 ) , 
V o l . 1 3 0 , p p . 3 4 0 3 f f . 
6 C P D , ( 1 9 3 1 ) , V o l . 1 3 0 , p . 2 7 8 5 . 
7 A c t 1 0 o f 1 9 3 1 . 
8 C P D , ( 1 9 3 1 ) , V o l . 1 3 0 , p p . 2 7 9 3 a n d 2 7 9 6 . 
9 S e e G e o f f r e y S a w e r , A u s t r a l i a n F e d e r a l P o l i t i c s a n d L a w 
1 9 2 9 - 1 9 4 9 , ( 1 9 6 3 ) , p . 4 2 . 
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TABLE 5 . 1 
COmONWEALTH EXPENDITURE ON PENS IONS : 1930 - 1939 
YEAR ENDED AMOUNT PAID 
30 JUNE IN PENSIONS^ INDEX 
( i 'OOO) (1910=100) 
1930 10,634 742 
1931 11,550 806 
1932 10,979 766 
1933 10,643 743 
1934 10,836 756 
1935 11,625 811 
1936 12,635 882 
1937 13,828 965 
1938 15,615 • 1,090 
1939 15,798 1,102 
NOTE: 1 I n c l u d e s p a y m e n t s t o p e n s i o n e r s i n b e n e v o l e n t 
a s y l u m s and t o i n v a l i d p e n s i o n e r s . 
SOURCE: D e p a r t m e n t o f S o c i a l S e r v i c e s , Annual Report:, 
( 1 9 5 1 - 1 9 5 2 ) , p . 2 4 . 
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number of I n d e p e n d e n t Labor M e m b e r s , under the l e a d e r s h i p 
of Joseph L y o n s , gained m a j o r i t i e s in both Houses of 
P a r l i a m e n t . In S e p t e m b e r 1932 L y o n s , who strongly adhered 
to the o r t h o d o x view that the proper economic policy 
was for the G o v e r n m e n t to balance the b u d g e t , announced 
that the G o v e r n m e n t was c o n s i d e r i n g the best way of 
further reducing pension e x p e n d i t u r e . T h e result was 
the austere 1932 Financial Emergency Act which s e v e r e l y 
affected p e n s i o n e r s . ^ ^ F i r s t , those whose n o n - p e n s i o n income 
exceeded £ 1 3 per y e a r had their pensions reduced by 12.5 
p e r c e n t . S e c o n d l y , direct relatives were expected to corn-
tribute towards the support of aged family members w h e r e v e r 
p o s s i b l e . T h i r d l y , pension payments became a charge on 
the p e n s i o n e r ' s estate at his d e a t h . F i n a l l y , more 
r e s t r i c t i v e provisions dealing with the transfer of 
property by pensioners were i n t r o d u c e d . These m e a s u r e s 
resulted in a reduction in pension expenditure of some 
£ 3 5 0 , 0 0 0 during the 1932-33 financial y e a r . ^ ^ They 
w e r e , h o w e v e r , received critically by the Labor Opposition 
in P a r l i a m e n t . ^ ^ 
C o n s i d e r a b l e dissatisfaction was expressed about the 
harshness of the a d m i n i s t r a t i v e methods adopted by the 
Lyons G o v e r n m e n t in its effort to reduce pension 
10 C P D , ( 1 9 3 2 ) , V o l . 1 3 5 , p . 5 9 9 . 
1 1 S o m e m i n o r m o d i f i c a t i o n s to t h i s l e g i s l a t i o n w e r e 
m a d e b y t h e 1 9 3 2 F i n a n c i a l R e l i e f A c t . 
12 O f f i c i a l Y e a r b o o k o f t h e C o m m o n w e a l t h o f A u s t r a l i a , 
( 1 9 3 4 ) , N o . 2 7 , p . 4 1 2 . 
1 3 C P D , ( 1 9 3 2 ) , V o l . 1 3 5 , p . 6 1 6 . 
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expenditure.^'^ Under increasing p r e s s u r e , Lyons was 
forced to modify his G o v e r n m e n t ' s approach in two w a y s . 
F i r s t , from 1933 he allowed the maximum pension rate to 
a u t o m a t i c a l l y vary in a c c o r d a n c e with annual changes in 
the cost of l i v i n g . ^ ^ S e c o n d l y , all a d m i n i s t r a t i v e actions 
relating to the economy measures introduced in 1932 ceased 
in June 1 9 3 3 , although the 1932 legislation was not 
repealed until 1935.^^ 
Concern about the growing cost of age pensions 
continued throughout the depression y e a r s . The various 
a u s t e r i t y measures introduced were only short-term 
e x p e d i e n t s designed to improve the C o m m o n w e a l t h ' s budgetary 
p o s i t i o n . The long-term p a n a c e a , at least for the Lyons 
G o v e r n m e n t , was the introduction of a c o n t r i b u t o r y 
pension s c h e m e . 
SOCIAL INSURANCE AT THE FOREFRONT AGAIN: 1932 - 1938 
The social insurance l o b b y , which had remained 
virtually dormant during the depression y e a r s , gathered 
support as economic recovery p r o g r e s s e d . ^ ^ Further 
impetus was given when Lyons indicated during the 1932-
33 Budget speech that he supported the c o n t r i b u t o r y 
14 S e e C P D , ( 1 9 3 3 ) , V o l . 1 3 8 , p p . 8 0 - 9 9 , 5 8 0 - 1 , 6 3 8 , 
8 3 5 , 1 0 0 6 ; V o l . 1 3 9 , p p . 1 1 6 9 , 1 4 9 7 - 9 , 1 6 5 2 - 4 ; 
V o l . 1 4 1 , p p . 3 2 5 7 - 8 , 3 2 8 5 - 9 3 , 3 4 0 3 , 3 4 7 5 - 7 , 3 5 0 4 , 
3 5 1 2 , 3 5 5 3 - 8 5 , 3 6 2 1 - 6 , 3 6 3 6 - 7 , 3 6 4 0 - 5 4 , 3 6 8 6 -
7 1 5 , 3 7 4 2 , 3 7 6 4 , 3 7 7 5 - 8 0 5 , 3 8 5 7 - 8 9 , 3 8 9 2 - 6 ; V o l . 1 4 2 , 
p p . 4 4 6 4 - 8 0 , 4 5 2 1 - 6 7 , 4 8 0 1 ; a n d . V o l . 1 4 3 , p p . 5 2 4 1 , 
5 3 1 4 , 5 4 7 8 - 8 2 , 5 7 8 9 - 8 2 3 , a n d 5 8 4 0 - 9 . 
1 5 A c t 17 o f 1 9 3 3 ; s e e a l s o C P D , ( 1 9 3 3 ) , V o l . 1 4 1 , p . 3 3 9 9 f f . 
16 C P D , ( 1 9 3 5 ) , V o l . 1 4 6 , p p . 7 3 - 7 . T h e s e c l a u s e s w e r e 
f i n a l l y r e p e a l e d in O c t o b e r 1 9 3 5 . 
17 S e e , f o r e x a m p l e . E a r l P a g e ' s s u g g e s t i o n i n 1 9 3 2 , ( C P D , 
( 1 9 3 2 ) , V o l . 1 3 6 , p . 1 3 3 5 ) a n d a g a i n in 1 9 3 4 ( C P D , ( 1 9 3 4 ^ , 
V o l . 1 4 5 , p . 7 7 ) ; a n d a l s o S e n a t o r D u n n ' s q u e s t i o n i n 
1 9 3 3 ( C P D , ( 1 9 3 3 ) , V o l . 1 4 0 , p . 2 1 9 0 ) . 
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p r i n c i p l e , a l t h o u g h he hastened to point out that under 
the p r e v a i l i n g e c o n o m i c c o n d i t i o n s a social i n s u r a n c e 
s c h e m e could not be i n t r o d u c e d . ^ ® The technical a d v i c e of 
the General M a n a g e r of the A . M . P . S o c i e t y , A . W . S n e d d o n , 
r e g a r d i n g the actuarial a s p e c t of a broad social i n s u r a n c e 
s c h e m e , was s o u g h t by Lyons the f o l l o w i n g y e a r . Sneddon 
a d v i s e d , as Lyons had done e a r l i e r , that e c o n o m i c r e c o v e r y 
was not far enough a d v a n c e d to make the i n t r o d u c t i o n of 
such a scheme p r a c t i c a b l e , for u n e m p l o y m e n t was too 
19 
h i g h . This a d v i c e was accepted and no further action 
was taken until 1 9 3 5 . ^° The Country P a r t y , h o w e v e r , was 
e a g e r to take more positive s t e p s . 
Dr Earle P a g e , the Leader of the Country P a r t y , 
c o n t i n u e d his a d v o c a c y of social i n s u r a n c e . ^ ^ At the 
1934 General Election he announced that his Party was 
p r e p a r e d 
"to c o n v e n e a c o n f e r e n c e of all public and p r i v a t e 
a u t h o r i t i e s interested in this m a t t e r [of national 
insurance] to find a p o s s i b l e way of e m b r a c i n g all 
these s e p a r a t e social services [ o p e r a t e d by the 
States] in a c o m p r e h e n s i v e national scheme which 
makes the f u l l e s t use of e x i s t i n g v o l u n t a r y 
a g e n c i e s " . 
He w e n t on to offer the novel suggestion that 
"such a scheme could make provision for the volun-
tary r e t i r e m e n t of workers at sixty in order to 
make way for the boys and girls who have just 
left school and who have never had an o p p o r t u n i t y 
1 8 C P D , ( 1 9 3 2 ) , V o l . 1 3 5 , p p . 1 0 4 a n d 5 9 7 - 9 . 
1 9 C P D , ( 1 9 3 7 ) , V o l . 1 5 3 , p . 9 7 . 
2 0 S e e s p e e c h b y R . G . C a s e y , A s s i s t a n t T r e a s u r e r , i n 
D e c e m b e r 1 9 3 4 , ( C P D , ( 1 9 3 4 ) , V o l . 1 4 5 , p p . 8 9 1 - 2 ) . 
2 1 C P D , ( 1 9 3 2 ) , V o l . 1 3 6 , p . 1 3 3 5 . 
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of e m p l o y m e n t . In t h i s w a y u n e m p l o y m e n t r e l i e f 
t a x a t i o n in v a r i o u s s t a t e s will be r e l i e v e d in 
p a r t of its b u r d e n and c o u l d s u b s i d i z e in its 
e a r l y s t a g e s a n a t i o n a l i n s u r a n c e s c h e m e e m b r a c i n g 
s u p e r a n n u a t i o n , i n v a l i d i t y , a c c i d e n t , m a t e r n i t y , 
e t c . " ^ ^ 
C l e a r l y , P a g e w a s i n t e r e s t e d in s o c i a l i n s u r a n c e as a 
m e a n s of r e d u c i n g e x p e n d i t u r e on s o c i a l s e r v i c e s , p a r t i c -
u l a r l y u n e m p l o y m e n t r e l i e f . B e c a u s e of the g a i n s m a d e by 
the L a b o r P a r t y at the 1934 G e n e r a l E l e c t i o n , L y o n s w a s 
f o r c e d to a c c e p t the C o u n t r y P a r t y as a c o a l i t i o n p a r t n e r 
in G o v e r n m e n t . A u s t r a l i a w a s , t h e r e f o r e , o n c e m o r e f i r m l y 
on the path l e a d i n g to the e s t a b l i s h m e n t of a s o c i a l 
i n s u r a n c e s c h e m e . ^ ^ 
W i t h e c o n o m i c r e c o v e r y well u n d e r w a y by 1935 C o m m o n -
w e a l t h f i n a n c e s i m p r o v e d , and a g i t a t i o n for the i n t r o d u c t i o n 
of a social i n s u r n c e s c h e m e i n c r e a s e d . The 1 9 3 5 - 3 6 B u d g e t 
r e v e a l e d t h a t the p r e v i o u s y e a r a s u r p l u s of <£0.7m had been 
g e n e r a t e d and it was e x p e c t e d t h a t the c u r r e n t f i n a n c i a l 
y e a r w o u l d y i e l d a s u r p l u s of X l . O m . ^ ^ L y o n s c o u l d now 
t a k e p o s i t i v e s t e p s t o w a r d s the i n t r o d u c t i o n of a c o m p r e -
h e n s i v e social i n s u r a n c e s y s t e m . His f i r s t m o v e w a s to 
a p p o i n t a s u b - c o m m i t t e e of C a b i n e t to i n v e s t i g a t e the 
m a t t e r . ^ ^ T h e n , the s e r v i c e s of the W e s t e r n A u s t r a l i a n 
Quoted in U. Ellis, A History of the Australian Country 
Party , (1963), p. 234 ; see also, CPD, (1934), Vol. 145, 
pp.125 - 6. 
23 The Labor Party was still unsympathetic to social 
insurance (see CPD, (1934), Vol. 145, p.886). 
24 See, for example, CPD, (1935), Vol. 146, pp.288 ff.; 
Vol. 147, pp.331, 468 - 9, 1146 and 1159. 
25 CPD, (1935), Vol. 147, pp.49 - 50. 
26 CPD, (1935), Vol. 147, pp.739 and 1250. 
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D e p u t y - S t a t i s t i c i a n , Samuel B e n n e t t , and the A s s i s t a n t 
A c u t a r y of the AMP S o c i e t y , Frederick I n n e s , were acquired 
to a c t u a r i a l l y update the 1928 National Insurance p r o p o s a l . 
They produced no w r i t t e n r e p o r t , but both advised T r e a s u r y 
o f f i c i c a l s that in the light of current o v e r s e a s , e s p e c i a l l y 
B r i t i s h , e x p e r i e n c e , a f u l l - s c a l e inquiry would be w a r r a n t e d . ^ ^ 
In D e c e m b e r 1 9 3 5 , the P a r l i a m e n t a r y U n d e r - S e c r e t a r y for 
E m p l o y m e n t , Frederick S t e w a r t , tabled a report on the 
International Labour C o n f e r e n c e held earlier that year in 
Geneva . 
As a result of the Geneva Conference at which social 
i n s u r a n c e was an important i s s u e , Stewart was able to 
provide the Lyons G o v e r n m e n t with some useful a d v i c e , and 
a few words of c a u t i o n . He suggested that "...the British 
plan [for social insurance] is by far the most complete 
and offers best o p p o r t u n i t i e s for adaption to A u s t r a l i a n 
p Q 
c o n d i t i o n s . " He also made two other points which proved 
to be important in the light of subsequent e v e n t s . F i r s t , 
the inclusion of a medical benefits scheme in any national 
insurance p r o p o s a l , as indeed the English scheme d i d , 
"would involve an a r r a n g e m e n t with the medical 
profession not a l t o g e t h e r free from d i f f i c u l t i e s . . . 
[and since] m e m b e r s h i p of Friendly S o c i e t i e s in 
Australia ( 5 5 3 , 0 0 0 ) , represents about 30 per cent 
of those who come within ordinary insurable l i m i t s . . . 
[there would be] nothing to gain from the inclusion 2 9 of medical benefits in any from of i n s u r a n c e . . . " 
27 C P D , ( 1 9 3 5 ) , V o l . 1 4 8 , p . 2 0 2 9 ; a n d , ( 1 9 3 9 ) , V o l . 1 5 3 , 
p p . 9 7 - 8 . 
2 8 c o m m o n w e a l t h o f A u s t r a l i a , S o c i a l I n s u r a n c e , H e a l t h 
I n s u r a n c e , P e n s i o n s , U n e m p l o y m e n t I n s u r a n c e , R e p o r t o n 
I n v e s t i g a t i o n s a b r o a d b y S i r F r e d e r i c k S t e w a r t , 
( D e c e m b e r 1 9 3 5 ) , p . 5 . 
2 9 I b i d . , p . 1 6 . 
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Secondly, since any national insurance scheme would have 
to be undertaken by the Commonwealth, and since 
"...most of the financial implications of these 
schemes refer to matters of State concern...! would 
recommend that early discussions with the States 
be arranged with a view to determining the financial 
realignment involved. 
The Lyons Government evidently intended establishing 
a social insurance scheme which would include not only 
retirement, unemployment, maternity and sickness benefits 
but also free medical treatment. To assist in the planning 
of such an ambitious undertaking, the Government announced, 
in March 1936, that it was bringing "...a well qualified 
individual from Great Britain to advise it generally in 
the matter of National Insurance. This prompted an 
outburst of criticism from both the Labor Opposition and 
the supporters of social insurance. From the former, it 
was claimed that unnecessary expenses would be incurred. 
The latter complained that it would cause more delays. 
Criticism intensified a month later when it was announced 
3 2 
that, in fact, two advisers were to be brought from Britain. 
In September, Godfrey Ince, Chief Insurance Officer of the 
Ministry of Labour, and Sir Walter Kinnear, Controller of 
the Insurance Department in the Ministry of Health, and 
Deputy Chairman of the National Health Insurance Joint 
Committee of Great Britain, began their investigations. 
30 Ibid., P.17. 
31 CPD, (1936), Vol. 149, p.411. 
32 Ibid., pp.446 - 50 and 588 - 738. 
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Ince c o n c e n t r a t e d on u n e m p l o y m e n t i n s u r a n c e , w h i l e Kinnear 
e x a m i n e d health and pension i n s u r a n c e . ^ ^ 
Before e x a m i n i n g in detail the r e c o m m e n d a t i o n s made 
by Ince and K i n n e a r , it is n e c e s s a r y to provide a back-
ground to the C o m m o n w e a l t h ' s pending i n v o l v e m e n t in health 
and u n e m p l o y m e n t i n s u r a n c e . 
B a c k g r o u n d on C o m m o n w e a l t h A c t i v i t y in Health and 
U n e m p l o y m e n t R e l i e f 
The C o m m o n w e a l t h had no constitutional a u t h o r i t y to 
enter into the areas of health and u n e m p l o y m e n t i n s u r a n c e , 
but it h a d , for some y e a r s , been active in related a r e a s . 
The C o m m o n w e a l t h first entered the public health field 
soon after the G r e a t W a r . In 1918 the States were offered 
financial a s s i s t a n c e to encourage them to treat venereal 
d i s e a s e , the spread of which was promoted by the War.^"^ 
In the following y e a r the State Premiers were advised that 
the C o m m o n w e a l t h was c o n t e m p l a t i n g the creation of a 
D e p a r t m e n t of H e a l t h , which was to have merely advisory 
p o w e r s . ^ ^ With their c o - o p e r a t i o n this D e p a r t m e n t was 
e s t a b l i s h e d in 1 9 2 1 . Five year l a t e r , a Royal Commission 
suggested that the C o m m o n w e a l t h should further involve 
itself in the area of public health by means of special-
33 C P D , ( 1 9 3 6 ) , V o l . 1 5 1 , p p . 2 4 a n d 4 8 5 . 
34 C o m m o n w e a l t h o f A u s t r a l i a , C o n f e r e n c e o f C o m m o n w e a l t h 
a n d S t a t e M i n i s t e r s , R e p o r t o f P r o c e e d i n g s , 
( 1 9 1 9 ) , p p . 7 7 - 9 . 
35 I b i d . 
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p u r p o s e g r a n t s , u n d e r S e c t i o n 96 of the C o n s t i t u t i o n . ^ ^ 
It a l s o r e c o m m e n d e d the e s t a b l i s h m e n t of a F e d e r a l H e a l t h 
C o u n c i l to f o s t e r F e d e r a l - S t a t e c o - o p e r a t i o n . Such a 
b o d y was q u i c k l y c r e a t e d , o n c e m o r e w i t h the s u p p o r t of 
the S t a t e P r e m i e r s . ^ ^ The B r u c e - P a g e G o v e r n m e n t , h o w e v e r , 
w a s r e l u c t a n t to use s p e c i a l - p u r p o s e g r a n t s to p r o d u c e a 
m o r e i n t e g r a t e d F e d e r a l - S t a t e p u b l i c h e a l t h s e r v i c e , 
b e c a u s e the w h o l e f u t u r e of F e d e r a l - S t a t e f i n a n c i a l r e l a t i o n s 
was being r e n e g o t i a t e d at the t i m e . In a d d i t i o n , e x i s t i n g 
s p e c i a l - p u r p o s e g r a n t s w e r e n o t well r e c e i v e d by the S t a t e s . ^ ® 
With the e s t a b l i s h m e n t of the C o m m o n w e a l t h G r a n t s 
C o m m i s s i o n , in 1 9 3 3 , general r e v e n u e g r a n t s to the S t a t e s 
w e r e m a d e such t h a t a d e q u a t e p u b l i c health s e r v i c e s could 
be m a i n t a i n e d w i t h o u t r e c o u r s e to s p e c i a l - p u r p o s e g r a n t s . ^ ^ 
In f a c t , the G r a n t s C o m m i s s i o n was q u i t e c r i t i c a l of 
s p e c i a l - p u r p o s e g r a n t s : 
"...we t h i n k it r i g h t to p o i n t out that a s y s t e m 
of s p e c i f i c - p u r p o s e g r a n t s , side by side w i t h a 
36 C o m m o n w e a l t h o f A u s t r a l i a , R o y a l C o m m i s s i o n o n H e a l t h , 
R e p o r t , ( 1 9 2 6 ) , p . 5 2 . T h e f i r s t m a j o r u s e o f s p e c i f i c -
p u r p o s e g r a n t s a s a m e a n s o f e x t e n d i n g C o m m o n w e a l t h 
p o w e r o c c u r r e d in 1 9 2 3 w h e n t h e M a i n R o a d D e v e l o p m e n t 
A c t a l l o c a t e d <£ 5 0 0 , 0 0 0 i n m a t c h i n g g r a n t s t o t h e S t a t e s . 
T h i s p r a c t i c e w a s s u b s e q u e n t l y v a l i d a t e d b y t h e H i g h 
C o u r t ( s e e R . L . M a t t h e w s a n d W . R . C . J a y , F e d e r a l F i n a n c e , 
( 1 9 7 3 ) , p p . 1 2 7 - 3 1 ) . 
37 C o m m o n w e a l t h o f A u s t r a l i a , C o n f e r e n c e o f C o m m o n w e a l t h 
a n d S t a t e M i n i s t e r s , R e p o r t o f P r o c e e d i n g s , ( 1 9 2 6 ) , p . 1 0 . 
38 S e e C P D , ( 1 9 2 9 ) , V o l . 1 2 2 , p . 2 35 f o r t h e a t t i t u d e o f 
S o u t h A u s t r a l i a to t h e C o m m o n w e a l t h ' s o f f e r of a £ l m 
c o n d i t i o n a l g r a n t . A l s o , W e s t e r n A u s t r a l i a n P a r l i a m e n t , 
F i n a n c i a l S t a t e m e n t , 1 9 3 0 - 3 1 , p p . 9 - 10 f o r t h e 
h o s t i l e a t t i t u d e a d o p t e d b y W e s t e r n A u s t r a l i a t o a 
s i m i l a r o f f e r b y t h e C o m m o n w e a l t h . 
39 F o r d e t a i l s o f t h e f o u n d i n g o f t h e C o m m o n w e a l t h G r a n t s 
C o m m i s s i o n s e e R . L . M a t t h e w s a n d W . R . C . J a y , o p . c i t . , 
p p . 1 5 3 - 6 . 
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s y s t e m of s p e c i a l g r a n t s for g e n e r a l n e e d s , may 
p r o d u c e c o n s i d e r a b l e o v e r l a p p i n g and o t h e r 
a n o m a l i es . 
T h e S t a t e s , h o w e v e r , f e l t d i f f e r e n t l y . T h e i r r e p r e s e n t a -
t i v e s s u g g e s t e d to the C o m m o n w e a l t h in 1936 t h a t , f i r s t , 
it s h o u l d p r o v i d e special g r a n t s for h e a l t h - c a r e s e r v i c e s , 
and s e c o n d l y , the Federal H e a l t h Council should give 
a d v i c e on how the S t a t e s should spend t h e m . ^ ^ N e v e r t h e l e s s , 
the L y o n s - P a g e C o a l i t i o n did not f a v o u r the p r o v i s i o n of 
s p e c i a l - p u r p o s e g r a n t s for the p r o m o t i o n of h e a l t h - c a r e , 
p r e f e r r i n g , i n s t e a d , to i n t r o d u c e its own n a t i o n a l h e a l t h 
s c h e m e . B u t , of c o u r s e , that r e q u i r e d the c o - o p e r a t i o n 
of the S t a t e s . 
As far as u n e m p l o y m e n t i n s u r a n c e was c o n c e r n e d the 
C o m m o n w e a l t h h a d , until the 1 9 3 0 s , e x p r e s s e d no d e s i r e to 
e n t e r this f i e l d , a l t h o u g h the s u g g e s t i o n had been m a d e 
from time to t i m e . But this a t t i t u d e c h a n g e d d u r i n g the 
d e p r e s s i o n when it was r e c o g n i s e d t h a t the S t a t e s w e r e no 
l o n g e r c a p a b l e of c o p i n g with the p r o b l e m of u n e m p l o y m e n t 
r e l i e f ; t h e i r a n t i q u a t e d s y s t e m s proved to be q u i t e 
ineffective.'^^ W h e r e a s the S c u l l i n G o v e r n m e n t was too 
p r e o c c u p i e d w i t h the p r o b l e m s of e x t e r n a l l i q u i d i t y and 
d e f i c i t b u d g e t s to i n v o l v e itself in u n e m p l o y m e n t r e l i e f , 
the L y o n s G o v e r n m e n t took some p o s i t i v e s t e p s . I n 1932 
T o C o m m o n w e a l t h G r a n t s C o m m i s s i o n , F o u r t h R e p o r t , ( 1 9 3 7 ) , 
p . 94 . 
4 1 C o m m o n w e a l t h o f A u s t r a l i a , C o n f e r e n c e o f C o m m o n w e a l t h 
a n d S t a t e M i n i s t e r s , R e p o r t o f P r o c e e d i n g s , ( 1 9 3 6 ) , p . 8 0 . 
42 F o r a d e t a i l e d s u r v e y o f t h e m e t h o d s o f p r o v i d i n g 
u n e m p l o y m e n t r e l i e f a d o p t e d b y t h e S t a t e s s e e ; C o m m o n w e a l t h 
o f A u s t r a l i a , R o y a l C o m m i s s i o n o n N a t i o n a l I n s u r a n c e , 
S e c o n d R e p o r t , ( 1 9 2 6 ) , p a s s i m ; a l s o , F . A . B l a n d , " U n e m p l o y -
m e n t R e l i e f i n A u s t r a l i a " , I n t e r n a t i o n a l L a b o u r R e v i e w , 
J u l y 1 9 3 4 , V o l . x x x , N o . 1 , p p . 2 3 - 5 7 . 
4 3 S e e C . B . S c h e d v i n , o p . c i t . , p p . 3 3 7 - 4 0 f o r f u l l d e t a i l s . 
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the C o m m o n w e a l t h E m p l o y m e n t C o u n c i l was e s t a b l i s h e d to 
a d v i s e the S t a t e s on u n e m p l o y m e n t m a t t e r s . At the same 
t i m e , l i m i t e d f i n a n c i a l a s s i s t a n c e was given to S t a t e s 
p r o v i d i n g u n e m p l o y m e n t r e l i e f . D u r i n g his e l e c t i o n s p e e c h 
in A u g u s t 1934 Lyons p r o m i s e d f u r t h e r u n e m p l o y m e n t a s s i s -
t a n c e to the S t a t e s . N o d o u b t the idea that an u n e m p l o y m e n t 
i n s u r a n c e s c h e m e w o u l d be part of a c o m p r e h e n s i v e n a t i o n a l 
i n s u r a n c e s y s t e m was in his mind when he r e m a r k e d d u r i n g 
the c o u r s e of the 1934 e l e c t i o n c a m p a i g n that if he w e r e 
r e t u r n e d to o f f i c e u n e m p l o y m e n t r e l i e f w o u l d be " . . . h a n d l e d 
upon a n a t i o n a l , as well as a State and M u n i c i p a l b a s i s . 
A g a i n , for this to h a p p e n , the c o - o p e r a t i o n of the S t a t e s 
w a s requi red . 
This, t h e n , is the setting in which the Lyons g o v e r n m e n t 
r e c e i v e d the Ince and Kinnear r e p o r t s . 
The Ince R e p o r t on U n e m p l o y m e n t I n s u r a n c e 
Ince was able to p r o d u c e his r e p o r t in less than seven 
m o n t h s , for it was p u b l i s h e d in F e b r u a r y 1 9 3 7 . ^ ^ He 
c o n c l u d e d t h a t : 
" . . . w h i l e the i n s t i t u t i o n of a system of u n e m p l o y -
m e n t i n s u r a n c e in A u s t r a l i a p r e s e n t s a n u m b e r of 
d i f f i c u l t i e s , a scheme based on the p r i n c i p l e s of 
the B r i t i s h scheme and m o d i f i e d to s u i t the 
c o n d i t i o n s e x i s t i n g in the C o m m o n w e a l t h is q u i t e 
p r a c t i c a b l e . 
44 G e o f f r e y S a w e r , o p . c i t . , p . 7 2 . 
45 Q u o t e d in W . R . M a c l a u r i n , E c o n o m i c P l a n n i n g in 
A u s t r a l i a 1 9 2 9 - 3 6 , ( 1 9 3 7 ) , p . 1 1 8 . 
46 G o d f r e y I n c e , R e p o r t on U n e m p l o y m e n t I n s u r a n c e in 
A u s t r a l i a , ( 1 9 3 7 ) . 
47 I b i d . , p . 5 . 
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He f a v o u r e d the c r e a t i o n of an A u s t r a 1 i a - w i d e scheme 
u n d e r C o m m o n w e a l t h c o n t r o l , w h i c h , he a r g u e d , 
" . . . e n s u r e s u n i f o r m i t y , spreads the risk of 
u n e m p l o y m e n t t h r o u g h o u t the C o m m o n w e a l t h and 
treats it as an industrial unit for i n s u r a n c e 
4 8 
p u r p o s e s . " 
Ince made a n u m b e r of detailed r e c o m m e n d a t i o n s . The 
scheme should be c o m p u l s o r y for all men aged between 
e i g h t e e n and s i x t y - f i v e and women aged between eighteen 
and s i x t y , whose wages were fixed by a State of Common-4 9 
w e a l t h t r i b u n a l . C o n t r i b u t i o n s should be g r a d u a t e d 
a c c o r d i n g to age of entry into the s c h e m e , and a g e , 
sex and marital status (with allowances made for size 
of f a m i l y ) . ^ ^ To a d m i n i s t e r the scheme a C o m m o n w e a l t h 
48 I b i d . , p . 3 9 . 
49 I b i d . 
50 T h e w e e k l y c o n t r i b u t i o n s w e r e as f o l l o w s : 
C o n t r i b u t o r M a l e s F e m a l e s 
1 8 - 2 1 2 1 - 6 5 1 8 - 2 1 2 1 - 6 0 
(d ) (d ) ( d ) (d ) 
E m p l o y e e 8 9 7 8 
E m p l o y e r 8 9 7 8 
G o v e r n m e n t 8 9 7 8 
T O T A L 24 27 21 24 
S o u r c e : I b i d . , p p . 3 9 - 4 0 . 
51 T h e w e e k l y b e n e f i t s w e r e as f o l l o w s : 
M a l e s F e m a l e s 
1 8 - 2 1 2 1 - 6 5 1 8 - 2 1 2 1 - 6 0 
(d) (d) (d) (d) 
S i n g l e 1 3 / 6 1 5 / - 1 2 / - 1 3 / 6 
M a r r i e d .. 2 7 / -
S o u r c e : I b i d . 
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S t a t u t o r y Commission should be a p p o i n t e d , with routine 
a d m i n i s t r a t i o n carried out by "local o f f i c e s " , which were 
r e s p o n s i b l e to "State Record O f f i c e s " . A system of 
" E m p l o y m e n t Exchanges" was also p r o p o s e d . ^ ^ He emphasised 
that u n e m p l o y m e n t benefits should be paid only to people 
who were " i n v o l u n t a r i l y u n e m p l o y e d " , with the question of 
e l i g i b i l i t y a matter for "semi-judicia 1 e x a m i n a t i o n " . ^ ^ 
The Kinnear Report on Health and Pension Insurance 
The health and pension insurance report was released 
in June 1 9 3 7 . K i n n e a r was critical of the existing non-
c o n t r i b u t o r y pension s c h e m e , and he recommended that it 
should be supplemented by a c o m p u l s o r y - c o n t r i b u t o r y pension 
and national health insurance scheme.^^ He was p a r t i c u l a r l y 
concerned about the "...disquieting upward trend in the 
cost of the n o n - c o n t r i b u t o r y scheme..." (see table 5.1).^^ 
He also considered the means test to be o b j e c t i o n a b l e , 
although he did acknowledge that it was necessary in a 
n o n - c o n t r i b u t o r y scheme.^^ Under a c o m p u l s o r y - c o n t r i b u t o r y 
s y s t e m , p e n s i o n s , he b e l i e v e d , would be paid as a " r i g h t " , 
C Q 
not as " c h a r i t y " . 
52 I b i d . , p p . 3 1 - 9 . 
53 I b i d . 
54 S i r W a l t e r K i n n e a r , R e p o r t o n H e a l t h a n d P e n s i o n 
I n s u r a n c e , ( 1 9 3 7 ) . F o r a c r i t i c a l r e v i e w s e e C o l i n 
C l a r k , ^ a c o n a n d E g g s f o r B r e a k f a s t " . A u s t r a l i a n 
Q u a r t e r l y , D e c e m b e r 1 9 3 7 , V o l . I X , N o . 4 , p p . 2 4 - 3 1 . 
55 S i r W a l t e r K i n n e a r , o p . c i t . , p p . 2 4 - 6 . 
56 I b i d . , p . 18 . 
57 I b i d . , p p . 7 a n d 1 7 . 
58 I b i d . , p . 1 9 
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The pension scheme Kinnear proposed was b a s e d , very 
l a r g e l y , on the existing British s y s t e m . Its coverage was 
limited to men (16-65) and women (16-60) employed under a 
c o n t r a c t of service or a p p r e n t i c e s h i p , e x c l u d i n g , h o w e v e r , 
those in "employment in an area so r e m o t e , or so sparsely 
p o p u l a t e d , that an e f f i c i e n t system of a d m i n i s t r a t i o n 
would not be p o s s i b l e " ; members of the armed forces; and 
5 9 
C o m m o n w e a l t h or State e m p l o y e e s . (He d i d , h o w e v e r , 
propose that a voluntary scheme be created to cater for 
those excluded from the compulsory s c h e m e . T o finance 
this scheme he suggested that equal c o n t r i b u t i o n s be paid 
by employees and employers (for the first five years lO^^d. 
and 8 d . a week for men and women r e s p e c t i v e l y ) , to be 
supplemented by a government grant:^^ 
"It is... proposed that the Commonwealth G o v e r n m e n t 
should start the scheme with a grant of <6 1,000 ,000 
a year for the first five years and thereafter 
that the grant should be increased at the rate of 
£ 5 0 0 , 0 0 0 a year until it reached a maximum of 
£ 1 0 , 0 0 0 , 0 0 0 in the year 1960 at which date the 6 2 
grant would be stabilized." 
As to the benefits to be p r o v i d e d , Kinnear suggested that 
aged men should receive a pension of £1 a w e e k , while aged 
women only 15s a w e e k , with an additional allowance of 
3s 6 d . a week for each dependent child under sixteen years 
of age.^^ He also envisaged the payment of widow and 
59 I b i d . , p . 3 0 . 
60 I b i d . , pp . 19 a n d 30 , 
61 I b i d . , p . 2 2 . 
62 I b i d . , p . 2 6 . 
63 I b i d . , p . 2 9 . 
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o r p h a n s p e n s i o n s . ^^ If n e c e s s a r y , a s u p p l e m e n t a r y a l l o w -
a n c e s h o u l d be p r o v i d e d to e n s u r e that the b e n e f i t s under 
the new s y s t e m w e r e , at l e a s t , equal to those u n d e r the 
e x i s t i n g s c h e m e . ^ ^ To a d m i n i s t e r the s c h e m e , K i n n e a r 
a d v o c a t e d the c r e a t i o n of a C o m m o n w e a l t h I n s u r a n c e 
D e p a r t m e n t u n d e r M i n i s t e r i a l c o n t r o l . ^ ^ C o n t r i b u t i o n s 
s h o u l d be paid into a "central p e n s i o n s a c c o u n t " , by m e a n s 
of " p e n s i o n s t a m p s " which would be p u r c h a s e d from post 
o f f i c e s . F i n a l l y , it was s u g g e s t e d that all p e n s i o n s 
s h o u l d be d i s t r i b u t e d t h r o u g h post o f f i c e s . 
The h e a l t h i n s u r a n c e scheme p r o p o s e d by K i n n e a r was 
also based on the B r i t i s h s y s t e m . Its c o v e r a g e was 
s i m i l a r to his p r o p o s e d pension s c h e m e , e x c e p t t h a t non-
m a n u a l l a b o u r e r s with incomes over £ 3 6 5 a y e a r w e r e 
e x c l u d e d . ^ ^ He also r e c o m m e n d e d that the s c h e m e should 
be f i n a n c e d by equal c o n t r i b u t i o n s from e m p l o y e r s and 
e m p l o y e e s ( 7 % d . a week for men and 7 d . a week for w o m e n ) ; ^ ^ 
s u p p l e m e n t e d by a G o v e r n m e n t c o n t r i b u t i o n of £ 9 0 0 , 0 0 0 a 
y e a r . ^ ® The b e n e f i t s to be p r o v i d e d include free medical 
t r e a t m e n t , d r u g s , and medical or surgical a p p l i a n c e s ; a 
s i c k n e s s a l l o w a n c e ; and a d i s a b l e m e n t p e n s i o n . T h e s e 
w o u l d be a v a i l a b l e after both the d u r a t i o n of a q u a l i f y i n g 
p e r i o d and the p a y m e n t of a certain n u m b e r of w e e k l y 
6 4 I b i d . 
6 5 I b i d . 
6 6 I b i d . , p . 1 9 . 
6 7 I b i d . , p . 1 0 . 
6 8 I b i d . , p . 1 3 . 
6 9 I b i d . 
7 0 I b i d . , p . 2 9 
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c o n t r i b u t i o n s , the n u m b e r v a r y i n g with the type of b e n e f i t 
s o u g h t . ^ ^ He also s u g g e s t e d that when the s c h e m e ' s f i n a n c e s 
a l l o w e d , s u b s i d i e s for dental and o p t h a l m i c t r e a t m e n t , 
and h o s p i t a l c a r e , should be p a i d . As with the p e n s i o n 
s c h e m e , K i n n e a r b e l i e v e d that the h e a l t h i n s u r a n c e s c h e m e 
s h o u l d be a d m i n i s t e r e d by a C o m m o n w e a l t h I n s u r a n c e 
D e p a r t m e n t u n d e r M i n i s t e r i a l c o n t r o l . But he also 
s u g g e s t e d t h a t the d e t a i l e d , d a y - t o - d a y r u n n i n g of the 
s c h e m e , e x c e p t for the p a y m e n t of m e d i c a l b e n e f i t s , should 
be u n d e r t a k e n by a n e t w o r k of "approved s o c i e t i e s " . ^^ 
S i n c e the C o m m o n w e a l t h had no c o n s t i t u t i o n a l a u t h o r i t y 
to i m p l e m e n t any of the s u g g e s t i o n s m a d e by Ince or K i n n e a r , 
Lyons was o b l i g e d to seek the n e c e s s a r y c o - o p e r a t i o n from 
the S t a t e s . 
S t a t e A t t i t u d e s on Social I n s u r a n c e 
The S t a t e s w e r e quite u n w i l l i n g to a l l o w the C o m m o n -
w e a l t h to e n t e r the social i n s u r a n c e f i e l d . T h i s was 
m a d e q u i t e c l e a r at a m e e t i n g of Federal and S t a t e M i n i s t e r s , 
c o n v e n e d by Lyons in A u g u s t 1937.'^'^ At that m e e t i n g it was 
d e c i d e d , in o r d e r to f r u s t r a t e the C o m m o n w e a l t h , t h a t a 
" c o n f e r e n c e of e x p e r t s " would be a p p o i n t e d to r e - c a l c u l a t e 
the u n e m p l o y m e n t i n s u r a n c e s t a t i s t i c s p r o v i d e d by I n c e , a f t e r 
m a k i n g a d j u s t m e n t s for the m o d i f i c a t i o n s s o u g h t by the 
7 1 I b i d . 
7 2 I b i d . 
7 3 I b i d . , p . 3 2 . 
74 T h a t t h e r e w a s a c o n f l i c t b e t w e e n t h e C o m m o n w e a l t h a n d 
t h e S t a t e s o n t h e C o n s t i t u t i o n a l v a l i d i t y o f t h e 
C o m m o n w e a l t h ' s p r o p o s e d s c h e m e w a s m a d e c l e a r b y 
R . G . M e n z i e s , A t t o r n e y G e n e r a l , i n m i d 1 9 3 7 ( C P D , 
( 1 9 3 7 ) , V o l . 1 5 3 , p . 9 9 ) . 
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S t a t e s . Such o p p o s i t i o n to the C o m m o n w e a l t h ' s proposal 
was not u n e x p e c t e d . The question of c o - o r d i n a t i n g 
C o m m o n w e a l t h and State social services had been raised 
from time to time since F e d e r a t i o n , but no s a t i s f a c t o r y 
w o r k i n g a r r a n g e m e n t had ever been f o u n d . In June 1933 for 
e x a m p l e , the Victorian M i n i s t e r in charge of s u s t e n a n c e , 
W . S . K e n t - H u g h e s , suggested that c o n s u l t a t i o n between 
C o m m o n w e a l t h and State welfare a u t h o r i t i e s should occur 
"...with a view to achieving closer c o - o p e r a t i o n in the 
a d m i n i s t r a t i o n of social s e r v i c e s " , but the idea was 
rejected by his State col 1 e a g u e s . ^ ^ At the 1934 P r e m i e r s ' 
C o n f e r e n c e it was decided that 
"...the blending of [Social Services] a d m i n i s t r a t i o n 
was not practicable...[ because] the degree of 
benefit made available by the States was a matter 
for each individual State's d e t e r m i n a t i o n , and 
that being a matter of purely domestic policy it 
was outside the purpose of this c o n f e r e n c e . 
C l e a r l y , the States saw the provision of social services 
a s , p r e d o m i n a n t l y , their f u n c t i o n , and they believed that 
this should c o n t i n u e . Lyons w a s , h o w e v e r , not d e t e r r e d . 
He fought the 1937 General E l e c t i o n , held after the August 
P r e m i e r s ' C o n f e r e n c e , on a platform which included social 
i n s u r a n c e , and was returned as Prime M i n i s t e r . ^ ^ C o n f i d e n t 
that his g o v e r n m e n t had a popular mandate to introduce a 
social insurance s c h e m e , Lyons laid the blame for his inability 
7 8 
to i n t r o d u c e such a scheme squarely with the S t a t e s . 
7 5 C o m m o n w e a l t h o f A u s t r a l i a , C o n f e r e n c e o f C o m m o n w e a l t h 
a n d S t a t e M i n i s t e r s , R e p o r t o f P r o c e e d i n g s , ( 1 9 3 3 ) , p . 9 . 
7 6 C o m m o n w e a l t h o f A u s t r a l i a , C o n f e r e n c e o f C o m m o n w e a l t h 
a n d S t a t e M i n i s t e r s , R e p o r t o f P r o c e e d i n g s , ( 1 9 3 4 ) , p . 7 1 . 
7 7 S e e G e o f f r e y S a w e r , o p . c i t . , p . 9 8 , 
7 8 C P D , ( 1 9 3 8 ) , V o l . 1 5 5 , p . 6 5 1 . 
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C o n t i n u i n g to be f r u s t r a t e d in his e n d e a v o u r s , Lyons 
q u i c k l y tired in his e f f o r t s to gain S t a t e c o - o p e r a t i o n , 
and d e c i d e d , s o m e w h a t d e f i a n t l y , to i n t r o d u c e his long-
p r o m i s e d social i n s u r a n c e 1 eg i s 1 at i on . But it did not 
i n c l u d e u n e m p l o y m e n t i n s u r a n c e , for that would have 
r e q u i r e d the full c o - o p e r a t i o n of the States to be e f f e c t i v e 
No d o u b t he hoped that u n e m p l o y m e n t i n s u r a n c e could be 
i n t r o d u c e d l a t e r . There seems little d o u b t , h o w e v e r , that 
both Lyons and his a d v i s o r s r e a l i s e d that the c o n s t i t u t i o n a l 
v a l i d i t y of this l e g i s l a t i o n was in some d o u b t . But by 
p r o c e e d i n g as he d i d , Lyons was v i r t u a l l y d a r i n g the 
S t a t e s to c h a l l e n g e i t , in the face of e v i d e n t p o p u l a r 
a p p r o v a l . P e r h a p s Lyons t h o u g h t he could bluff the S t a t e s , 
but the m e d i c a l p r o f e s s i o n was a d i f f e r e n t m a t t e r . 
The A t t i t u d e of the Medical P r o f e s s i o n T o w a r d s 
H e a l t h I n s u r a n c e 
D o c t o r s had been aware of the growing i n t e r e s t in 
h e a l t h i n s u r a n c e since the mid 1 9 3 0 s . Soon a f t e r the 
r e l e a s e of the S t e w a r t R e p o r t , t o w a r d s the end of 1 9 3 5 , 
the o f f i c i a l journal of the British Medical A s s o c i a t i o n 
in A u s t r a l i a s e r i a l i z e d a r e p o r t by Dr A . R. S o u t h w o o d , 
Head of the South A u s t r a l i a n D e p a r t m e n t of H e a l t h , on 
d e v e l o p m e n t s in public health in v a r i o u s c o u n t r i e s . 
S o u t h w o o d o f f e r e d an i n t e r e s t i n g c o m m e n t on the B r i t i s h 
h e a l t h s c h e m e : 
"At its i n c e p t i o n the British scheme was o p p o s e d 
by a large p r o p o r t i o n of the m e d i c a l m e n , l a r g e l y 
on a c c o u n t of the c a p i t a t i o n basis of p a y m e n t . . . 
7 9 A ^ t 2 5 o f 1 9 3 8 ; s e e a l s o A c t s 2 6 a n d 2 7 o f 1 9 3 8 . 
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[but] I sought the views of many people, medical 
men and others, and it was generally agreed that 
the service is a satisfactory one."®° 
This report, which clearly outlined the various types of 
health schemes operating throughout the world, was designed 
to acquaint practitioners with the range of alternatives 
available. Early in 1937, the President of the New South 
Wales Branch of the BMA, Dr C. A. Dey, announced, on 
behalf of the Federal Council of the BMA in Australia, 
that the growing interest in health insurance over the 
last few years had prompted the Council to send its 
Secretary, Dr John Hunter, to Britain to fully examine 
its health scheme. On his return in April Hunter reported, 
amongst other things, that the per capita basis of 
payment to doctors was reasonable and that there was little 
81 
official regulation of British doctors. 
The Australian medical profession clearly stated its 
position on health insurance in June 1937, some two months 
after the Kinnear Report was released. The Federal Council 
at a meeting held in Adelaide in mid September, decided 
that it would demand from the Government the following 
price for its co-operation.®^ First, a general capitation 
fee of £1 per year per insured individual (or £2 per year 
per insured family). Secondly, a clear undertaking that 
each doctor would treat no more than 1500 insured persons 
(excluding dependents). Finally, a special capitation fee 
of £4.4s. for each maternity confinement. Not all members 
Medical Journal of Australia (MJA), (May 11 1935), p.599 
The capitation basis of payment was simply a lump-sum 
payment per patient per year. 
81 MJA, (April 10 1937), pp.527 - 31. 
82 MJA, (September 18 1937), p. 492 . 
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of the p r o f e s s i o n a g r e e d , h o w e v e r , with the details of this 
log of c l a i m s . The South Sydney Medical A s s o c i a t i o n , for 
e x a m p l e , suggested that the a p p r o p r i a t e general capitation 
fee would be 32s 
C o n f r o n t e d with these d e m a n d s . P a g e , the a r c h i t e c t of 
the G o v e r n m e n t ' s social insurance p o l i c y , followed the 
advice tendered by Kinnear and convened a conference with 
Q 4 
r e p r e s e n t a t i v e s of the BMA in Australia in March 1938. 
At this c o n f e r e n c e it was decided t h a t , in p r i n c i p l e , 
per capita fees was the most suitable method of remunerating 
d o c t o r s , and that the most appropriate general capitation 
fee was lis per a n n u m , with a travel allowance of at least 
Q C 
2s per m i l e , one w a y , beyond three m i l e s . This represented 
a major concession by the medical p r o f e s s i o n . An editorial 
in the official organ of the BMA in Australia declared its 
approval with the outcome of these negotiations in the 
following May 
"The conditions of service that have been set out 
[at the March Conference] have been accepted by 
the Executive Committee of the Federal Council as 
being reasonable in view of the contract practice 
obtaining in Australia at the present time." 
These conditions were incorporated into the 1938 p r o p o s a l , 
which will now be looked at in some d e t a i l . 
8 3 M J A , ( N o v e m b e r 6 1 9 3 7 ) , p p . 8 5 2 - 4 . 
84 S i r W a l t e r K i n n e a r , o p . c i t . , p . 1 5 . H e d i d , h o w e v e r , 
s u g g e s t t h a t d o c t o r s s h o u l d b e a b l e t o d e c i d e w h e t h e r 
o r n o t t h e y w i s h e d to p a r t i c i p a t e in t h e s c h e m e . A 
l i s t o f t h o s e t h a t d i d s h o u l d , h e s u g g e s t e d , h e 
c o m p i l e d a n d r e g u l a r l y p u b l i s h e d ( i b i d ) . 
8 5 M J A , ( M a y 14 1 9 3 8 ) , p p . 8 5 9 - 6 1 . 
8 6 I b i d . , p . 8 6 1 . 
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1938 N A T I O N A L HEALTH AND PENSION INSURANCE SCHEME 
The proposed social insurance scheme was b a s e d , very 
l a r g e l y , on the Kinnear R e p o r t , and had the following 
features : 
(1) that flat-rate c o n t r i b u t i o n s would be paid 
in respect of all men between fourteen and 
sixty-five years of a g e , and all women between 
fourteen and sixty y e a r s , who were employed 
under a contract of service or an a p p r e n t i c e s h i p , 
except non-manual workers with an income in 
excess of £365 a y e a r ; G o v e r n m e n t or semi-
G o v e r n m e n t exployees who contribute to a 
comparable superannuation scheme; and certain 
8 7 
other types of e m p l o y e e s ; 
(2) that both employers and employees would 
contribute equally towards the scheme's c o s t , 
with eligible men contributing Is 6 d . a w e e k , 
and eligible women Is a w e e k . Junior c o n t r i b u t o r s , 
who were to receive health benefits o n l y , would 8 8 
pay only 5d. a w e e k ; 
8 7 C P D , ( 1 9 3 8 ) , V o l . 1 5 5 , p . 7 9 5 ; a l s o O f f i c i a l Y e a r b o o k 
o f t h e C o m m o n w e a l t h o f A u s t r a l i a , (1938), N o . 3 1 , p . 9 7 0 ; 
a n d , N a t i o n a l I n s u r a n c e C o m m i s s i o n , A G u i d e t o 
I n s u r a b l e s , ( O c t o b e r 1 9 3 8 ) . 
F o r t h o s e w h o w e r e i n e l i g i b l e i t w a s s u g g e s t e d b y P a g e 
t h a t a v o l u n t a r y s c h e m e w o u l d b e e s t a b l i s h e d ( C P D , 
( 1 9 3 8 ) , V o l . 1 5 5 , p . 7 9 5 ) . H e a l s o c o m m e n t e d t h a t i t 
w a s i n t e n d e d t h a t t h e s c o p e o f t h e p r o p o s e d s c h e m e 
w o u l d b e w i d e n e d to i n c l u d e i t i n e r a n t l a b o u r ( i . e . 
C a n e c u t t e r s , s h e a r e r s , s h a r e f a r m e r s a n d t r i b u t e 
m i n e r s ) ( i b i d ) . 
8 8 T h e s e r a t e s w e r e to b e i n c r e a s e d b y 3 d . in J a n u a r y 
1 9 4 4 . T h e m a l e r a t e w a s a g a i n t o b e i n c r e a s e d b y 
3 d . in J a n u a r y 1 9 4 9 ( C P D , ( 1 9 3 8 ) , V o l . 1 5 5 , p p . 7 9 3 -
8 1 1 ) . 
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(3) t h a t an annual a m o u n t of jCIOO.OOO w o u l d be 
g r a n t e d by the g o v e r n m e n t to d e f r a y a d m i n i s t r a t i v e 
8 9 
c o s t s . In a d d i t i o n , an annual h e a l t h 
b e n e f i t s s u b s i d y of 10s per i n s u r e d p e r s o n 
w o u l d be p r o v i d e d . A l s o , a g r a n t of i l m a y e a r , 
for five y e a r s w o u l d be m a d e t o w a r d s the p a y m e n t 
of p e n s i o n b e n e f i t s , w h i c h w o u l d i n c r e a s e by 
£ 5 0 0 , 0 0 0 a y e a r until 1 9 6 1 , when the s c h e m e 
w a s e x p e c t e d to be s e l f - f i n a n c i n g ; 
(4) t h a t f l a t - r a t e b e n e f i t s w o u l d be p r o v i d e d 
i n c l u d i n g an age p e n s i o n (£1 a week for men 
at the age of s i x t y - f i v e , and 15s a week for 
w o m e n at the age of s i x t y ) ; a w i d o w ' s p e n s i o n ; 
an o r p h a n ' s p e n s i o n ; d i s a b l e m e n t and s i c k n e s s 
b e n e f i t s ; a d e p e n d e n t child a l l o w a n c e ; free 
g e n e r a l p r a c t i t i o n e r t r e a t m e n t ; free d r u g s ; 9 0 
and free m e d i c a l and s u r g i c a l a p p l i a n c e s . 
T h e s e b e n e f i t s w o u l d be a v a i l a b l e o n l y a f t e r 
a q u a l i f y i n g period had been c o m p l e t e d , and 
a f t e r a c e r t a i n n u m b e r of w e e k l y c o n t r i b u t i o n s 
had been p a i d , both of which would vary in 
a c c o r d a n c e with the type of b e n e f i t s o u g h t ; 
(5) that the central a d m i n i s t r a t i v e unit w o u l d 
be the National I n s u r a n c e C o m m i s s i o n , w h i c h 
w o u l d be r e s p o n s i b l e for the s c h e m e ' s f i n a n c e s 
( i n c l u d i n g the d i s b u r s i n g of a g e , w i d o w s ' and 




b e n e f i t s ) . ^ ^ C o n t r i b u t i o n s would be collected 
by "approved s o c i e t i e s " , which would also 
d i s t r i b u t e the s i c k n e s s , d i s a b i l i t y and depen-
dent child a l l o w a n c e s . With few e x c e p t i o n s , 
every insured person would have to be a m e m b e r 
of an "approved s o c i e t y " , which would issue 
him with an "insurance c a r d " , upon which would be 
recorded any c o n t r i b u t i o n that was paid on 
his behalf by his e m p l o y e r , who would have to 
purchase "insurance stamps" for that p u r p o s e ; 
and , 
(6) that doctors would receive a per capita fee of 
lis a year for each insured p a t i e n t , plus a 
q 9 
travel a l l o w a n c e . 
During the P a r i i a m e n t a r y debate on this s c h e m e , the 
T r e a s u r e r , R. G. C a s e y , pointed out that the full co-
o p e r a t i o n of the friendly societies had been o b t a i n e d , 
which was not surprising given that the G o v e r n m e n t had not 
only agreed to the "approved society" a d m i n i s t r a t i v e 
s t r u c t u r e , but also to making membership in such societies 
c o m p u l s o r y . Friendly societies were thus guaranteed an 
active involvement in the scheme's a d m i n i s t r a t i o n , for which 
9 3 
they would be suitably r e m u n e r a t e d . 
9 1 A p a y m e n t o f Is p e r i n s u r e d p e r s o n w h o j o i n e d an " a p p r o v e d -
s o c i e t y " b e f o r e M a r c h 3 1 1 9 3 9 , w a s m a d e t o t h e s o c i e t y 
to cover administrative costs (CPD, ( 1 9 3 8 ) , Vol. 1 5 7 , 
p p . 9 , 1 0 , 4 1 and 4 9; see also Vol. 1 5 5 , p.14 - 1 7 . 
National Insurance Commissions, Approved Society 
Handbook , (preliminary Edition), passim; and, NIC, 
Admini O r a t i o n and Memberships, (October 1 9 3 8 ) , passim). 
92 C P D , ( 1 9 3 8 ) , V o l . 1 5 5 , p p . 8 0 2 - 3 . 
93 It w a s , h o w e v e r , s u g g e s t e d t h a t s o m e f r i e n d l y s o c i e t i e s 
w e r e a b u s i n g t h e a d m i n i s t r a t i v e c o s t s u b s i d y s y s t e m ( s e e 
C P D , ( 1 9 3 8 ) , V o l . 1 5 5 , p . 8 0 0 ; a n d , V o l . 1 5 7 , p p . 9 - 1 0 , 
4 1 a n d 4 9 - 5 0 ) . 
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Casey was eager to dispel any fears that m i g h t be 
held about the cost of the p r o p o s a l , while also e m p h a s i s i n g 
that the e x i s t i n g pensions would remain unaf fected. 
The two s c h e m e s , he e s t i m a t e d , would together cost the 
C o m m o n w e a l t h more than the existing n o n - c o n t r i b u t o r y scheme.^^ 
But he e x p r e s s e d the belief that the proposed scheme would 
improve the q u a l i t y of work and would result in better 
labour r e l a t i o n s , w h i c h , he a r g u e d , would more than justify 
this increase in C o m m o n w e a l t h welfare e x p e n d i t u r e . ^ ^ 
This proposal was e m b o d i e d in three separate 
b i l l s , the main one being the National Health and Pension 
Insurance Bill, which covered the a d m i n i s t r a t i v e aspect of 
the scheme and specified the benefits to be paid. It was 
s u p p l e m e n t e d by two other bills which imposed the liability 
for c o n t r i b u t i o n s on employers and employees.®^ All three 
94 C P D , ( 1 9 3 8 ) , V o l . 1 5 5 , p . 7 9 7 . 
95 I b i d . , p . 7 9 9 . 
96 I b i d . 
97 T h i s p r o c e d u r e w a s a d o p t e d , a c c o r d i n g t o t h e T r e a s u r e r , 
b e c a u s e : 
" I t i s p o s s i b l e t h a t t h e c o n t r i b u t i o n s p a y a b l e in 
r e s p e c t o f t h e i n s u r a n c e c o n t e m p l a t e d b y t h i s 
p r o p o s a l m a y , b y r e a s o n o f t h e i r c o m p u l s o r y n a t u r e , 
b e r e g a r d e d as t a x a t i o n w i t h i n t h e m e a n i n g of t h e 
C o n s t i t u t i o n , [ s h o u l d t h i s b e j u d i c i a l l y d e c i d e d 
t h e n ] . . . t h e l a w b y w h i c h t h e y a r e i m p o s e d w o u l d 
f a l l w i t h i n t h e a p p l i c a t i o n of S e c t i o n 55 of t h e 
C o n s i t u t i o n , w h i c h p r o v i d e s t h a t ' L a w s i m p o s i n g 
t a x a t i o n s h a l l d e a l o n l y w i t h t h e i m p o s i t i o n of 
t a x a t i o n a n d a n y p r o v i s i o n t h e r e i n d e a l i n g w i t h a n y 
o t h e r m a t t e r s h a l l b e of n o e f f e c t . ' " ( C P D , ( 1 9 3 8 ) , 
V o l . 1 5 5 , p . 7 9 6 . ) 
T h e c o n s t i t u t i o n a l v a l i d i t y o f t h e p r o p o s a l w a s , 
a c c o r d i n g to G e o f f r e y S a w e r , a m a t t e r o f s o m e d o u b t : 
" T h e p e n s i o n a s p e c t o f t h e l e g i s l a t i o n w a s a m p l y 
s u p p o r t e d b y a c o m b i n a t i o n of t h e t a x a t i o n a n d 
p e n s i o n p o w e r s ( S e c . 51 (ii) a n d ( x x i i i ) ) , b u t t h e 
h e a l t h b e n e f i t p r o v i s i o n s h a d n o s u c h d i r e c t s u p p o r t ; 
t h e y w e r e s a i d to b e j u s t i f i e d a s an e x e r c i s e o f 
t h e i n s u r a n c e p o w e r ( s e c . 51 ( x i v ) ) . H o w e v e r , i t 
w a s d o u b t f u l w h e t h e r a s y s t e m o f c o m p u l s o r y 
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r e c e i v e d Royal A s s e n t on S e p t e m b e r 21 1938.^® It was 
intended that the s c h e m e , e x c l u d i n g the medical b e n e f i t s , 
would come into effect in J a n u a r y 1 9 3 9 , with the r e m a i n d e r 
coming into o p e r a t i o n three months l a t e r , although the 
legal o b l i g a t i o n to pay c o n t r i b u t i o n s was not to begin 
until February 2. 
O p p o s i t i o n to this proposal came from many q u a r t e r s . 
The medical profession was c e r t a i n l y the most v o c a l . Not 
u n e x p e c t e d l y the Labor Party disagreed with it. The States 
also expressed their d i s a p p r o v a l . But it was the entrenched 
a n t a g o n i s m which came from sections of the Country Party 
that most disturbed Lyons and his s u p p o r t e r s . It is to 
these sources of opposition that attention is now t u r n e d . 
O p p o s i t i o n from the Medical Profession 
Despite the March 1938 a g r e e m e n t on remuneration and 
c o n d i t i o n s of service negotiated by the BMA in A u s t r a l i a , 
m o s t doctors were hostile to the s c h e m e . In the following 
M a y , less than a month after the National Health and Pension 
c o n t r i b u t i o n s c o u l d b e c a l l e d i n s u r a n c e , a n d if t h e 
c o n t r i b u t i o n s w e r e v a l i d b e c a u s e t h e y c o n s t i t u t e d a 
t a x , t h e n t h e r e w a s n o b a s i s f o r t r e a t i n g t h e m e d i c a l 
b e n e f i t s a s a f o r m o f i n s u r a n c e . If t h e C o m m o n w e a l t h 
w a s f r e e t o s p e n d i t s t a x r e v e n u e s a s i t n l e a s e d , 
t h e n t h e r e w a s n o d i f f i c u l t y , b u t t h a t q u e s t i o n w a s 
in d o u b t " ( G e o f f r e y S a w e r , o p . c i t . , p . 1 2 0 ) . 
T h u s t h e o v e r o p t i m i s t i c c l a i m s m a d e b y t h e C o m m o n w e a l t h 
r e g a r d i n g t h e p r o p o s a l ' s c o n s t i t u t i o n a l v a l i d i t y s e e m 
t o b e s o m e w h a t p r e s u m p t u o u s ( C P D , ( 1 9 3 8 , V o l . 1 5 5 , 
p . 1 6 4 5 ; a n d , V o l . 1 5 6 , p . 2 7 1 2 ) . I t is n o t s u r p r i s i n g 
t h a t t h e T r e a s u r e r d e c l i n e d to p r o v i d e t h e n a m e s o f 
t h e l e g a l a d v i s o r s w h o " a s s e r t e d t h e c o n s t i t u t i o n a l 
v a l i d i t y o f t h e b i l l " ( C P D , (1938)', V o l . 1 5 5 , p . 1 5 4 3 ; 
a n d . V o l . 1 5 6 , p . 2 3 7 7 ) . 
98 A c t s 2 5 , 26 a n d 27 o f 1 9 3 8 . 
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Insurance Bill had been presented to Federal P a r l i a m e n t , 
the BMA in A u s t r a l i a , which was under intense pressure 
from its m e m b e r s , sought to reopen n e g o t i a t i o n s . ^ ^ It 
d e m a n d e d a c a p i t a t i o n fee of 14s for m e t r o p o l i t a n doctors 
and 17s 6 d . for country d o c t o r s , as well as higher travel 
e x p e n s e s , and an a f t e r - h o u r s c o n s u l t a t i o n a 1 1 o w a n c e . 
The medical profession were also critical of other a s p e c t s . 
of the p r o p o s a l , both medical and n o n - m e d i c a l . F i r s t , it 
did not provide free medical t r e a t m e n t of d e p e n d e n t s of 
those who were i n s u r e d . S e c o n d l y , it did not cover 
10 2 
special ists' services . T h i r d l y , it did not include 
u n e m p l o y m e n t i n s u r a n c e . 
E n d e a v o u r i n g to highlight the bitterness with which 
the medical profession opposed the p r o p o s a l , C u r t i n , the 
•Leader of the Labor O p p o s i t i o n , commented towards the end 
of M a y , that certain Members of Parliament had received 
t h r e a t e n i n g telegrams from d o c t o r s . T h i s type of response 
continued t h r o u g h o u t the remainder of 1 9 3 8 . In S e p t e m b e r 
it was seriously suggested that some Members had received 
c o r r e s p o n d e n c e threatening "summary political e x e c u t i o n . 
99 M J A , ( M a y 28 1 9 3 8 ) , p p . 9 3 5 - 6 ; a l s o . C P D , ( 1 9 3 8 ) , 
V o l . 1 5 5 , p . 1 3 3 1 . 
1 0 0 M J A , ( M a y 28 1 9 3 8 ) , p . 9 3 5 .. 
1 0 1 M J A , ( M a y 14 1 9 3 8 ) , p . 8 6 1 . 
1 0 2 I b i d . 
1 0 3 I b i d . 
1 0 4 C P D , ( 1 9 3 8 ) , V o l . 1 5 5 , p . 1 5 5 7 . 
1 0 5 C P D , ( 1 9 3 8 ) , V o l . 1 5 7 , p p . 4 2 , 2 4 5 a n d 6 0 3 ; a l s o . 
V o l . 1 5 8 , p p . 2 1 5 2 a n d 2 1 5 5 - 6 . 
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In the f a c e of such h o s t i 1 i t y , the G o v e r n m e n t , h a v i n g 
no g u a r a n t e e t h a t any a g r e e m e n t w h i c h m i g h t be r e a c h e d 
w i t h the BMA in A u s t r a l i a w o u l d be h o n o u r e d , d e c i d e d in 
J u n e 1938 to e s t a b l i s h a Royal C o m m i s s i o n w h i c h w o u l d 
m a k e r e c o m m e n d a t i o n s on d o c t o r s ' fees.^°^ This p r o m p t e d 
the F e d e r a l C o u n c i l of the BMA in A u s t r a l i a to set up a 
s p e c i a l c o m m i t t e e - the Federal N a t i o n a l H e a l t h I n s u r a n c e 
C o m m i t t e e - to o r g a n i z e and r e s e a r c h its s u b m i s s i o n to 
this Royal Commi s s i on . As part of its p r e p a r a t i o n the 
F e d e r a l C o u n c i l d e c i d e d to i n v e s t i g a t e the c o n s t i t u t i o n a l 
l e g a l i t y of the p r o p o s e d s c h e m e . T h e f i r s t s i t t i n g 
of the Royal C o m m i s s i o n o c c u r r e d in A u g u s t , and t h r e e w e e k s 
l a t e r the m e d i c a l p r o f e s s i o n m a d e its s u b m i s s i o n . 
The BMA in A u s t r a l i a o f f e r e d four c r i t i c i s m s of the 
d o c t o r s r e m u n e r a t i o n p r o v i d e d in the 1938 p r o p o s a l . 
F i r s t , " . . . t h e [ p e r capita] rate will n e c e s s a r i l y lower 
the q u a l i t y of s e r v i c e and r e d u c e e f f i c i e n c y in g e n e r a l 
p r a c t i c e . S e c o n d l y , "...it will d e s t r o y the s t a t u s of 
the general p r a c t i t i o n e r as a p r o f e s s i o n a l man d o i n g work 
of the u t m o s t i m p o r t a n c e and of g r e a t r e s p o n s i b i l i t y . " ^ ^ ^ 
T h i r d l y , " . . . i t will lower the e m o l u m e n t s that he is f a i r l y 
e n t i t l e d to r e c e i v e for his w o r k . " ^ ^ ^ F i n a l l y , " . . . i t will 
1 0 6 C P D , ( 1 9 3 8 ) , V o l . 1 5 6 , p p . 2 1 1 3 - 5 ; a n d . V o l . 1 5 7 , p . 4 6 8 
1 0 7 M J A , ( J u l y 9 1 9 3 8 ) , p p . 6 7 a n d 6 9 ; a n d , ( A p r i l 1 5 1 9 3 9 ) , 
p . 5 9 5 . 
1 0 8 M J A , ( J u l y 9 1 9 3 8 ) , p p . 6 7 - 9 . 
1 0 9 M J A , ( S e p t e m b e r 3 1 9 3 8 ) , p p . 3 9 4 - 9 . 
1 1 0 I b i d . , p . 3 9 4 . 
1 1 1 I b i d . 
1 1 2 I b i d . 
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tend to p r e v e n t him from r e n d e r i n g the b e n e f i c i a l s e r v i c e s 
he now r e n d e r s to the c o m m u n i t y in the form of h o n o r a r y 
h o s p i t a l and c h a r i t a b l e w o r k . " ^ ^ ^ 
T h e Royal C o m m i s s i o n ' s d e l i b e r a t i o n s w e r e , h o w e v e r , 
f r u s t r a t e d by two u n f o r s e e n c i r c u m s t a n c e s . ^ ^ ^ F i r s t , two 
of the l a w y e r s w h o w e r e a s s i s t i n g the BMA in A u s t r a l i a 
d i e d . T h e n , a l i t t l e l a t e r , the C o m m i s s i o n ' s C h a i r m a n also 
d i e d . T h i s left the C o m m o n w e a l t h in a p r e d i c a m e n t . ^ ^ ^ 
With less than six m o n t h s b e f o r e the m e d i c a l b e n e f i t s 
s c h e m e w a s due to come into o p e r a t i o n a r e c o n s t i t u t e d 
Royal C o m m i s s i o n w o u l d b a r e l y have time to c o m p l e t e its 
i n q u i r i e s . T h e r e w a s , a l s o , l i t t l e hope that the G o v e r n m e n t 
c o u l d reach an a g r e e m e n t with the m e d i c a l p r o f e s s i o n . Thus 
L y o n s c o u l d o n l y p o s t p o n e the i n t r o d u c t i o n of the m e d i c a l 
b e n e f i t s s c h e m e , w h i c h he did in N o v e m b e r 1 9 3 8 . 
O p p o s i t i o n from the L a b o r Party 
The L a b o r P a r t y was t o t a l l y o p p o s e d to a c o n t r i b u t o r y 
s c h e m e w h i c h i n c l u d e d i n v a l i d , o l d - a g e and w i d o w s p e n s i o n s . ^ ^ ^ 
A c c o r d i n g to C u r t i n , such a c o n t r i b u t o r y s c h e m e " i m p o s e s 
s e c t i o n a l t a x a t i o n r e g a r d l e s s of i n d i v i d u a l c a p a c i t y to 
p a y , w h i l e e x c l u d i n g many s e c t i o n s from t h e i r j u s t o b l i g a t i o n 
to p a y . . . [ a l s o ] it c o n f i n e s e l i g i b i l i t y f o r . b e n e f i t s to 
the i n s u r a n c e s t a t u s of the c o n t r i b u t o r s . . .[and f u r t h e r ] 
113 Ibid. 
114 CPD, (1938), Vol. 157,pp. 1288 and 1335 ; and. Vol. 158, 
p.1547. 
115 See CPD, (1938), Vol. 158, p. 1547. 
116 See CPD, (1939), Vol. 159, pp.1546 - 8. 
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the p r o b a b i l i t y is t h a t t h o s e m o s t in need or e q u a l l y 
d e s e r v i n g w i l l n o t h a v e r i g h t s a s s u r e d to t h e m . " ^ ^ ^ 
T h r e e s p e c i f i c o b j e c t i o n s to the 1938 s c h e m e w e r e 
m a d e by the L a b o r P a r t y . F i r s t , it did n o t p r o v i d e 
m e d i c a l b e n e f i t s to d e p e n d e n t s of t h o s e w h o w e r e i n s u r e d . 
S e c o n d l y , it u n f a i r l y d i f f e r e n t i a t e d b e t w e e n men and 
w o m e n in the b e n e f i t s it p r o v i d e d . F i n a l l y , "by 
p a r t i a l l y o v e r l a p p i n g the field of f r i e n d l y s o c i e t y a c t i v i t y 
it t e n d s to d i s c o u r a g e y o u n g men and w o m e n from j o i n i n g 
t h e s e a s s o c i a t i o n s of s e l f - h e l p , t h u s t h r e a t e n i n g the 
c o n t i n u e d s t r e n g t h of f r i e n d l y s o c i e t i e s w i t h o u t p r o v i d i n g 
1 1 9 
in full the s e r v i c e s w h i c h t h e y now r e n d e r . " 
O p p o s i t i o n from the S t a t e s 
The S t a t e s a l s o e x p r e s s e d t h e i r o p p o s i t i o n to the 
p r o p o s e d s c h e m e l a r g e l y on the g r o u n d s t h a t the C o m m o n w e a l t h 
did n o t c o n s u l t t h e m b e f o r e the s c h e m e c a m e into e f f e c t . 
1 1 7 C P D , ( 1 9 3 8 ) , V o l . 1 5 5 , p p . 1 3 2 9 - 3 0 . A s e a r l y a s 1 9 1 5 
t h e L a b o r P l a t f o r m p r o v i d e d f o r t h e i n t r o d u c t i o n o f 
" N a t i o n a l A s s u r a n c e , i n c l u d i n g s i c k , a c c i d e n t a n d l i f e " , 
( O f f i c i a l R e p o r t o f t h e S i x t h C o m m o n w e a l t h C o n f e r e n c e o f 
t h e A L P ~ ( 1 9 1 5 ) , p . 3 1 ) . I n 1 9 1 9 p r o v i s i o n f o r u n e m p l o y -
m e n t i n s u r a n c e w a s m a d e , ( O f f i c i a l R e p o r t o f t h e E i g h t h 
C o m m o n w e a l t h C o n f e r e n c e o f t h e A L P , ( 1 9 1 9 ) , p . 3 ) . T h e 
w o r d i n g w a s s l i g h t l y c h a n g e d T n 1 ^ 3 6 , w h e n " a s s u r a n c e " 
b e c a m e " i n s u r a n c e " , ( O f f i c i a l R e p o r t o f t h e T h i r t e e n t h 
C o m m o n w e a l t h C o n f e r e n c e o f t h e A L P , ( 1 9 3 6 ) , p . 6 2 1 5 \ . 
I n 1 9 3 9 a f u r t h e r c h a n g e w a s t o i n c l u d e t h e p a y m e n t o f 
b e n e f i t s t o t h e d e p e n d a n t s o f t h e p e r s o n s i n s u r e d . 
O f f i c i a l R e p o r t o f t h e F i f t e e n t h C o m m o n w e a l t h C o n f e r e n c e 
o f t h e A L P , ( 1 9 3 9 ) , p . 1 6 ) . 
118 CPD, ( 1 9 3 8 ) , Vol. 1 5 5 , p. 1 3 3 5 ; see also ALP, Why Labor 
opposed the Lyons Governments National Insurance 
Scheme...and how it could be improved, (Pamphlet, 
( 1 9 3 8 ) ), passim. 
1 1 9 C P D , ( 1 9 3 8 ) , V o l . 1 5 5 , p . 1 3 3 5 . 
1 2 0 CPD, ( 1 9 3 8 ) , Vol. 1 5 7 , p. 3 8 4 . For the view of the 
N.S.W. Premier see CPD, ( 1 9 3 8 ) , Vol. 1 5 5 , p . 9 5 6 . 
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This c r i t i c i s m is rather d i f f i c u l t to u n d e r s t a n d , since a 
m e e t i n g did take place in A u g u s t 1937 at which a " c o n f e r e n c e 
of e x p e r t s " was a p p o i n t e d to r e - c a l c u l a t e the s t a t i s t i c s 
in the Ince R e p o r t on u n e m p l o y m e n t i n s u r a n c e . ^ ^ ^ The 
I* 
S t a t e s also feared that disruptive i n f l u e n c e s " would 
stem from the proposed s c h e m e , e s p e c i a l l y for the State-
12 2 
f i n a n c e d public h o s p i t a l s . P r e s u m a b l y , this fear was 
based on the a s s u m p t i o n that the demand for hospital 
t r e a t m e n t would increase as a result of the provision of 
"free" medical services and the payment of sickness and 
d i s a b l e m e n t b e n e f i t s . It w a s , h o w e v e r , c r i t i c i s m from 
a n o t h e r source that most worried the Lyons G o v e r n m e n t . 
O p p o s i t i o n from the Country Party 
Since the 1937 General E l e c t i o n , when the Country 
Party increased its r e p r e s e n t a t i o n in the House of 
R e p r e s e n t a t i v e s , relations between the coalition partners 
had become s t r a i n e d . ^ ^ ^ It was within this c o n t e x t that 
the National Health and Pension Insurance B i l l , the 
p r i n c i p l e of which had long been supported by the Country 
P a r t y , b e c a m e , what one hisotrian d e s c r i b e s a s , "...the 
m e a s u r e which brought to light the ominous cracks in the 
12 4 
fabric of the G o v e r n m e n t . . . " 
Soon after the Bill entered P a r l i a m e n t it became clear 
that certain s e c t i o n s of the Country Party were hostile to 
it.^^^ One M e m b e r , Bernard C o r s e r , whose o b j e c t i o n s were 
l Y l C P D , ( 1 9 3 7 ) , V o l . 1 5 4 , p . 1 3 . 
1 2 2 C P D , ( 1 9 3 8 ) , V o l . 1 5 7 , p . 3 8 4 . 
1 2 3 U . E l l i s , o p . c i t . , p . 2 2 0 . 
1 2 4 I b i d . , p . 2 35 o 
1 2 5 C P D , ( 1 9 3 8 ) , V o l . 1 5 5 , p p . 1 5 1 2 - 1 7 . 
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s i m i l a r to t h o s e of the L a b o r O p p o s i t i o n , w e n t so far as 
to v o t e a g a i n s t the B i l l . ^ ^ ^ In an e f f o r t to o b t a i n 
s o l i d a r i t y , a P a r t y M e e t i n g w a s q u i c k l y c a l l e d . I t 
s e e m s t h a t the h o s t i l i t y w a s b a s e d on the f e a r t h a t if 
t h e s m a l l f a r m e r w a s n o t e x e m p t e d f r o m t h e o b l i g a t i o n to 
pay c o n t r i b u t i o n s t h e n he w o u l d be a d v e r s e l y a f f e c t e d by 
X 2 8 
t h e s c h e m e . C a l l s for the e x e m p t i o n of small f a r m e r s , 
and o t h e r m o r e t e c h n i c a l a m e n d m e n t s , w e r e c o n s i d e r e d by 
the U n i t e d A u s t r a l i a P a r t y to be e i t h e r too e x p e n s i v e or 
too d i f f i c u l t to a d m i n i s t e r and w e r e , a c c o r d i n g l y , 
r e j e c t e d . T h i s m e a n t o p e n w a r f a r e . D u r i n g the p a s s a g e of 
the Bill t h r o u g h P a r l i a m e n t a n u m b e r of C o u n t r y P a r t y 
M e m b e r s v o t e d a g a i n s t it on two o c c a s i o n s , one of w h i c h 
12 9 
a c t u a l l y led to the d e f e a t of the G o v e r n m e n t . In 
J u n e 1 9 3 8 the Sydney Morning Herald c o m m e n t e d : 
"A m o v e is d e v e l o p i n g r a p i d l y a m o n g a s e c t i o n of 
G o v e r n m e n t s u p p o r t e r s w h i c h m a y r a i s e n a t i o n a l 
i n s u r a n c e i s s u e s s e r i o u s l y e m b a r r a s s i n g to the 
M i n i s t r y . . . i f t h e y r e m a i n in t h e i r p r e s e n t f r a m e 
of m i n d , t h e y will d e l i v e r a v i r t u a l u l t i m a t u m -
t h a t e i t h e r t h e i r d e m a n d s or a s u b s t a n t i a l p o r t i o n 
of t h e m be g r a n t e d , or t h e y will r a i s e the q u e s t i o n 
in the H o u s e . 
By t h i s s t a g e t h e g r o w i n g n u m b e r of r e b e l l i o u s C o u n t r y 
P a r t y M e m b e r s w e r e j o i n e d by a small g r o u p of U . A . P . M e m b e r s 
I T e C P D , ( 1 9 3 8 ) , V o l . 1 5 6 , p . 1 7 7 1 . 
1 2 7 Australian Country Party Monthly Journal, ( J u n e 1 9 3 8 ) , 
p . 1 . 
1 2 8 I b i d . 
1 2 9 C P D , ( 1 9 3 8 ) , V o l . 1 5 6 , p p . 2 1 3 0 a n d 2 2 1 9 . 
1 3 0 Q u o t e d i n C P D , ( 1 9 3 8 ) , V o l . 1 5 7 , p . 6 1 4 5 . 
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from New South W a l e s , who were primarily concerned about 
the effect of the payment of employers' c o n t r i b u t i o n s on 
industry c o s t s , thus profits and e m p l o y m e n t . ^ ^ ^ In f a c t , 
it was suggested that in Sydney a "large number of e m p l o y e e s " 
had already been dismissed because of the proposed s c h e m e . ^ ^ ^ 
Rural Industry spokesmen were also fearful that profits 
would fall because of the p r o p o s a l . One of these was the 
General Manager of the Gippsland and Northern C o - o p e r a t i v e , 
an i m p o r t a n t figure in both the Victorian Dairy Industry 
and the Victorian Country P a r t y , who remarked: 
"It is possible that Federal legislation m i g h t 
prove a hardship to many engaged in agricultural 
p u r s u i t s , who contribute as e m p l o y e r s , but receive 
no b e n e f i t s . Farmers' returns are already 
i n a d e q u a t e , and if reduced by insurance c o n t r i b u t i o n s 
they would be unfairly taxed. 
The prospects of a compromise being reached looked 
bleak in early N o v e m b e r . So Arthur F a d d e n , who was to 
become the Country Party Leader after Page's r e t i r e m e n t , 
called for the postponement or repeal of the scheme until 
commodity prices had recovered and economic conditions in 
general i m p r o v e d . L y o n s , h o w e v e r , was adamant that 
"...there is no intention to postpone the operation of this 
u n i 3 5 s c h e m e . 
m In t o t a l , 26 o f t h e 44 G o v e r n m e n t s u p p o r t e r s in t h e 
H o u s e o f R e p r e s e n t a t i v e s w e r e s y m p a t h e t i c t o t h e 
r e b e l l i o u s C o u n t r y P a r t y M e m b e r s ( i b i d ) . 
1 3 2 I b i d . 
1 3 3 Q u o t e d in C P D , ( 1 9 3 8 ) , V o l . 1 5 7 , p . 8 0 0 . 
1 3 4 C P D , ( 1 9 3 8 ) , V o l . 1 5 8 , p . 1 9 3 0 . 
1 3 5 C P D , ( 1 9 3 8 ) , V o l . 1 5 7 , p . 1 4 4 3 . 
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T h e G o v e r n m e n t ' s R e s p o n s e 
L y o n s was d e t e r m i n e d to push ahead w i t h the p r o p o s a l 
as q u i c k l y as p o s s i b l e , but he was soon f r u s t r a t e d . Less 
than a w e e k a f t e r he a n n o u n c e d , in e a r l y N o v e m b e r , that 
the s c h e m e w o u l d not be p o s t p o n e d , Lyons was forced to 
a c c e p t a o n e - m o n t h delay in the e s t a b l i s h m e n t of the 
m e d i c a l b e n e f i t s s c h e m e , b e c a u s e a g r e e m e n t with the m e d i c a l 
p r o f e s s i o n c o u l d not be r e a c h e d . T h i s , in t u r n , r e q u i r e d 
t h a t the p a y m e n t of c o n t r i b u t i o n s also be p o s t p o n e d until 
M a y 1 1 9 3 9 , in o r d e r to avoid a d m i n i s t r a t i v e d i f f i c u l t i e s . 
T h e n , to e n s u r e that there was no d i s r u p t i o n to the p l a n n i n g 
and r e c r u i t i n g a c t i v i t i e s of the a p p r o v e d s o c i e t i e s , so 
t h a t the p e n s i o n s c h e m e could be i n t r o d u c e d on J a n u a r y 1 , 
the C o m m o n w e a l t h was forced to p r o v i d e them with b r i d g i n g 
f i n a n c e . ^ ^ ^ For this p u r p o s e a second National H e a l t h 
and P e n s i o n I n s u r a n c e Bill was i n t r o d u c e d into Pari i a m e n t . 
T h e s e d e v e l o p m e n t s added f u r t h e r fuel to the r u m o u r s that 
w e r e c i r c u l a t i n g a b o u t the fate of the p r o p o s e d s c h e m e . 
O n c e m o r e the Lyons G o v e r n m e n t s t a t e d , c a t e g o r i c a l 1 y , that 
it had no i n t e n t i o n of e i t h e r a b a n d o n i n g or i n d e f i n i t e l y 
13 8 
p o s t p o n i n g its n a t i o n a l i n s u r a n c e s c h e m e . 
H o w e v e r , in D e c e m b e r it was a n n o u n c e d that the p e n s i o n 
s c h e m e s c h e d u l e d to c o m m e n c e on J a n u a r y 1 1 9 3 9 , w o u l d not 
be i n t r o d u c e d until S e p t e m b e r The reason given for 
this d e l a y was that it would 
I T e C P D , (1938) v o l . 1 5 8 , p . 1547 . 
137 I b i d . , p . 1 5 4 6 . 
138 I b i d . , p . 2 9 7 5 . 




a l l o w time for the i n v e s t i g a t i o n of c e r t a i n 
p r o p o s a l s now before the g o v e r n m e n t for the 
r e c t i f i c a t i o n of a n o m a l i e s and the i n t r o d u c t i o n of 
c o n s e q u e n t i a l a m e n d i n g l e g i s l a t i o n in the next 
s i t t i n g e a r l y next year."^'^® 
W h i l e no f u r t h e r d e t a i l s were g i v e n , it seems likely that 
those p r o p o s a l s had come from the C o u n t r y P a r t y . This 
delay m e a n t that b r i d g i n g finance was no longer r e q u i r e d , 
thus the second National Health and Pension I n s u r a n c e 
Bill was w i t h d r a w n from P a r l i a m e n t . 
With the new y e a r came i n t e n s i f i e d u n c e r t a i n t y 
a b o u t the future of the 1938 p r o p o s a l . Page s u g g e s t e d in 
a speech in F e b r u a r y that a m a j o r i t y of C a b i n e t favoured 
a f u r t h e r p o s t p o n e m e n t because of the growing need for 
d e f e n c e p r e p a r e d n e s s , although it seems more, likely that 
it was because a s u i t a b l e c o m p r o m i s e could not be r e a c h e d . 
This public d i s c l o s u r e forced L y o n s ' h a n d . Faced with a 
d w i n d l i n g s u p p o r t in C a b i n e t , he told m e m b e r s of his Party 
the f o l l o w i n g month that the i n t r o d u c t i o n of the p r o p o s e d 
s c h e m e would have to be further p o s t p o n e d , to allow still 
f u r t h e r i n v e s t i g a t i o n to take p l a c e . R . G . M e n z i e s , L y o n s ' 
d e p u t y , and a few of his followers d i s a g r e e d . 
The C o u n t r y P a r t y , h o w e v e r , still hopeful that a 
s a t i s f a c t o r y scheme could e m e r g e , s u b m i t t e d a n u m b e r of 
d e t a i l e d p r o p o s a l s to a meeting of the j o i n t G o v e r n m e n t 
Parties, but t h e y , t o o , were r e j e c t e d . The C o a l i t i o n was 
in d e a d l o c k : a c o m p r o m i s e was i m p o s s i b l e . On March 14 
C a b i n e t d e c i d e d that drastic changes to the w h o l e scheme 
1 4 0 I b i d . , p . 2 9 7 5 . 
1 4 1 U . E l l i s , o p . c i t . , p . 2 3 7 . 
1 4 2 I b i d . 
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w o u l d be n e c e s s a r y This p r o m p t e d M e n z i e s , a long-
t i m e s u p p o r t e r of social i n s u r a n c e , to r e s i g n from the 
M i n i s t r y in p r o t e s t . L y o n s s u b s e q u e n t l y m a d e a d e t a i l e d 
s t a t e m e n t on his G o v e r n m e n t ' s p o s i t i o n : 
" A f t e r p r o l o n g e d c o n s i d e r a t i o n the G o v e r n m e n t has 
d e c i d e d to s u b s t i t u t e a r e v i s e d and m o d i f i e d 
s y s t e m of n a t i o n a l health i n s u r a n c e for p r o v i s i o n s 
now e m b o d i e d in the N a t i o n a l I n s u r a n c e A c t . It 
has been faced with this n e c e s s i t y b e c a u s e of 
i n c r e a s e d and i n c r e a s i n g l i a b i l i t i e s on a c c o u n t of 
d e f e n c e and p r o s p e c t i v e a d d i t i o n a l c o s t s of 
l i b e r a l i z i n g the n a t i o n a l i n s u r a n c e plan as laid 
down in the A c t , t o g e t h e r with the d e c r e a s e d 
a b i l i t y on the part of the G o v e r n m e n t and p e o p l e 
of A u s t r a l i a to m e e t the c o s t s . 
No r e v i s e d s c h e m e w a s , h o w e v e r , p r o d u c e d . 
T h e o n c e d e t e r m i n e d Lyons h a d , a f t e r a hard s t r u g g l e , 
s u c c u m b e d to the p r e s s u r e s of his c r i t i c s , e s p e c i a l l y 
t h o s e w i t h i n the r a n k s of the C o a l i t i o n . W h i l e it m i g h t 
be s o m e w h a t u n f a i r to d i s m i s s e n t i r e l y the i m p o r t a n c e 
t h a t the w o r s e n i n g i n t e r n a t i o n a l s i t u a t i o n m a y have had on 
h i s r e v e r s a l , a c o m m e n t m a d e by P r o f e s s o r D o u g l a s C o p l a n d 
l a t e r in 1939 i s , p e r h a p s , e n l i g h t e n i n g . He m u s e d : 
"In t h e s e c i r c u m s t a n c e s , it is d i f f i c u l t to f o l l o w 
the a r g u m e n t that n a t i o n a l i n s u r a n c e and a d e q u a t e 
d e f e n c e s are c o m p e t i n g a c t i v i t i e s and t h a t the m o r e 
u r g e n t n e e d s of d e f e n c e should take p r e c e d e n c e 
1 4 3 I b i d . 
1 4 4 I b i d . 
1 4 5 Q u o t e d in I b i d . 
1 4 6 Q u o t e d in C P D , ( 1 9 3 9 ) , V o l . 1 6 0 , p . 1 8 4 9 . 
- 143 -
L y o n s died on April 7 1939 and Page w a s i n s t a l l e d as P r i m e 
M i n i s t e r , but he f a i l e d to gain the s u p p o r t of the UAp/'^'^ 
W h e n M e n z i e s w a s e l e c t e d l e a d e r of the U A P , on A p r i l 2 6 , 
he r e p l a c e d Page as P r i m e M i n i s t e r , but P a g e , who was not 
r e l u c t a n t to s h o w his a n t a g o n i s m to M e n z i e s , then led the 
C o u n t r y P a r t y a w a y from the C o a l i t i o n , w h i c h m e a n t that 
M e n z i e s was l e a d i n g a m i n o r i t y g o v e r n m e n t . Soon a f t e r 
t a k i n g o f f i c e , M e n z i e s a n n o u n c e d that he still i n t e n d e d to 
p r o c e e d w i t h the 1938 s c h e m e . 
In an e f f o r t to gain the s u p p o r t of all p a r t i e s , 
M e n z i e s s u g g e s t e d t h a t a P a r l i a m e n t a r y C o m m i t t e e should 
be set up to r e v i e w the 1938 s c h e m e , with a view to 
i n c l u d i n g in it a f a m i l y m e d i c a l s e r v i c e , and to r e c o n s i d e r 
its f i n a n c i a l b a s i s in the light of g r o w i n g d e f e n c e 
c o m m i t t m e n t s . B u t the idea was firmly r e j e c t e d . ^ ^ ^ 
R e a l i z i n g t h a t w h a t e v e r f u r t h e r i n i t i a t i v e s he m i g h t 
t a k e w o u l d be a b o r t e d by the O p p o s i t i o n , M e n z i e s a c c e p t e d 
d e f e a t . On J u n e 8 1 9 3 9 , he i n t r o d u c e d in P a r l i a m e n t a 
t h i r d N a t i o n a l H e a l t h and P e n s i o n I n s u r a n c e B i l l , the 
p u r p o s e of w h i c h was "...to annul c e r t a i n p r o d a i m a t i o n s 
m a d e u n d e r the N a t i o n a l Health and P e n s i o n I n s u r a n c e A c t , 
1938 , and u n d e r A c t s with which that A c t is i n c o r p o r a t e d . 
By this m e a s u r e the 1938 proposal was i n d e f i n i t e l y p o s t p o n e d . 
1 4 7 T h i s a n t a g o n i z e d P a g e , w h o b l a m e d M e n z i e s f o r t h i s 
l a c k o f s u p p o r t . 
1 4 8 S e e U . E l l i s , o p . c i t . , p . 2 3 8 f o r d e t a i l s o f t h e 
p o l i t i c a l c r i s i s w h i c h o c c u r r e d . 
1 4 9 C P D , ( 1 9 3 9 ) , V o l . 1 5 9 , p . 3 3 5 . 
1 5 0 I b i d ; s e e a l s o , V o l . 1 6 0 , p p . 1 5 1 5 - 2 5 . 
1 5 1 C P D , ( 1 9 3 9 ) , V o l . 1 6 0 , p p . 1 8 5 8 - 9 . 
1 5 2 I b i d . , p . 1 5 2 5 ; a n d . A c t 8 o f 1 9 3 9 . 
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CONCLUSION 
The p a s s a g e of the 1939 N a t i o n a l H e a l t h and P e n s i o n 
I n s u r a n c e Bill t h r o u g h P a r l i a m e n t m a r k e d the end of an era 
S o c i a l i n s u r a n c e had been in the f o r e f r o n t of the 
C o m m o n w e a l t h ' s social w e l f a r e p o l i c y d e l i b e r a t i o n s d u r i n g 
the 1 9 3 0 s . Even t h o u g h a broad social i n s u r a n c e s c h e m e 
had been a p p r o v e d by P a r l i a m e n t , it n e v e r c a m e into e f f e c t 
W h y ? L a r g e l y b e c a u s e the s e c t i o n a l i n t e r e s t s that it 
a f f e c t e d w e r e u n a b l e or u n w i l l i n g to c o m p r o m i s e . O n c e 
m o r e , t h e n , the i n t r o d u c t i o n of a c o m p u l s o r y - c o n t r i b u t o r y 
aged p e n s i o n s c h e m e was f r u s t r a t e d . 
6. THE FINANCING OF SOCIAL SERVICES: 19^0 - 195^ 
INTROPUCTLQJi 
The Second World War engendered a strong national 
sentiment. Both public opinion and judicial judgements 
generally tended to lend their support to political, social 
and economic changes which strengthened the Commonwealth's 
powers, and extended its social welfare activities. During 
the War many welfare reforms were made, but these were 
only the beginning of a comprehensive attack on the whole 
problem of income insecurity. Whereas in 1939 the Common-
wealth provided only age and invalid pensions, and maternity 
allowances, ten years later the list of available benefits 
also included child endowment, widows' pensions, and 
unemploymen t, sickness and special benefits. The issue 
facing successive Commonwealth Governments was not merely 
how best to finance age pensions, but rather how should 
social services, in general, be funded. Because it is 
not possible to isolate the financing of age pensions from 
the financing of other pensions and allowances, it is 
necessary to look, in some detail, at the various approaches 
that were adopted to finance social services in the 1940s 
and early 1950s. 
The financing of social services remained an unresolved 
issue until the mid 1950s. As in the past, the non-Labor 
parties were still actively advocating the adoption of 
social insurance, while the Labor Party was intent upon 
ensuring that social services were not only available to 
all who needed them, but also financed by those who could 
best afford it. Clearly, then, there remained a fundamental 
disagreement between the major political groupings. 
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C i r c u m s t a n c e s , h o w e v e r , c o m p e l l e d the n o n - L a b o r p a r t i e s to 
a b o n d o n their l o n g - c h e r i s h e d social i n s u r a n c e a m b i t i o n s 
in the mid 1 9 5 0 s . Thus the p h i l o s o p h i c a l d i f f e r e n c e s 
that p r e v i o u s l y d i f f e r e n t i a t e d the Labor and n o n - L a b o r 
views on the f i n a n c i n g of social s e r v i c e s e v a p o r a t e d , after 
m o r e than forty y e a r s . 
This c h a p t e r is c o n c e r n e d with the v a r i o u s m e t h o d s of 
f i n a n c i n g social s e r v i c e s that w e r e used between 1939 and 
1 9 5 4 . It looks, f i r s t , at the a p p r o a c h a d o p t e d by M e n z i e s 
in the early 1 9 4 0 s . T h e n , it o u t l i n e s the p r o c e d u r e 
i n t r o d u c e d by the Labor Party between 1943 and 1 9 4 6 . 
F i n a l l y , it traces out the c i r c u m s t a n c e s which forced 
M e n z i e s to a c c e p t the n o n - c o n t r i b u t o r y p r i n c i p l e . 
DEVELOPMENTS DURING THE SECOND WORLD WAR 
War was d e c l a r e d on S e p t e m b e r 3 1 9 3 9 , and soon after 
P a r l i a m e n t passed the National S e c u r i t y A c t , which e m p o w e r e d 
it to make r e g u l a t i o n s "...on all m a t t e r s . . . n e c e s s a r y or 
c o n v e n i e n t to be p r e s c r i b e d , for the more e f f e c t i v e 
p r o s e c u t i o n of the p r e s e n t w a r " . ^ The e x t e n s i v e , but temp-
o r a r y , powers a c q u i r e d by the C o m m o n w e a l t h gave it v i r t u a l l y 
u n l i m i t e d p r e r o g a t i v e in many areas which were f o r m e r l y the 
e x c l u s i v e d o m a i n of the S t a t e s . ^ In the social w e l f a r e 
A c t 15 o f 1 9 3 9 . 
F o r a g e n e r a l s u r v e y o f C o m m o n w e a l t h f i n a n c e s a n d F e d e r a l ' 
S t a t e r e l a t i o n s d u r i n g t h e S e c o n d W o r l d W a r , s e e : 
R . L . M a t t h e w s a n d W . R . C . J a y , F e d e r a l F i n a n c e , ( 1 9 7 3 ) , 
C h . 7; E . R . W a l k e r , T h e A u s t r a l i a n E c o n o m y i n W a r a n d 
R e c o n U r u c t i o n , (19 4 7 ) , C h . I V ; P-. H . P a r t r i d g e , 
" D e p r e s s i o n a n d W a r . 1 9 2 9 - 5 0 " , i n G . G r e e n w o o d , ( F d ) , 
A u s t r a l i a , ( 1 9 5 5 ) , p p . 3 7 9 - 9 5 ; R • J . M a y , F i n a n c i n g t h e 
S m a l l S t a t e s in A u s t r a l i a n F e d e r a l i s m , ( 1 9 7 1 ) , C h . 6 ; 
Q .T R u t l i n . w a r E c o n o m y 1 9 3 9 - 4 2 , ( 1 9 5 5 ) , p a s s i m ; a n d , 
P . H a s l u c k , T h e G o v e r n m e n t a n d t h e P e o p l e : 1 9 3 9 - 4 1 , 
( 1 9 6 5 ) , p a s s i m . 
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f i e l d its r o l e u n d e r w e n t a s w e e p i n g c h a n g e as a new p u b l i c 
a t t i t u d e e m e r g e d . S o m e of the C o m m o n w e a l t h ' s t e m p o r a r y 
s o c i a l w e l f a r e p o w e r s w e r e m a d e p e r m a n e n t by the s u c c e s s f u l 
1946 r e f e r e n d u m , w h i c h e x t e n s i v e l y w i d e n e d its c o n s t i t u t i o n a l 
a u t h o r i t y . ^ F e d e r a l f i n a n c i a l r e l a t i o n s also c h a n g e d in 
f a v o u r of the C o m m o n w e a l t h d u r i n g the W a r . 
As a r e s u l t of the 1942 u n i f o r m t a x a t i o n l e g i s l a t i o n , 
w h i c h e x c l u d e d the S t a t e s from the collection of i n c o m e 
t a x , and its s u b s e q u e n t High C o u r t v a l i d a t i o n , the s t r u c t u r e 
of C o m m o n w e a l t h r e v e n u e was d r a m a t i c a l l y recast.'^ I n c o m e 
tax had b e c o m e the p r e d o m i n a n t C o m m o n w e a l t h r e v e n u e s o u r c e 
by the end of the W a r , i n c r e a s i n g as it did from £ 1 1 . 7 m 
(or 12.3 per c e n t of total C o m m o n w e a l t h r e v e n u e ) in 1938-
1939 to £ 2 1 4 . 6 m (or 4 9 . 8 per c e n t ) in 1 9 4 5 - 4 6 . O v e r the 
s a m e p e r i o d , total C o m m o n w e a l t h r e v e n u e i n c r e a s e d from 
£ 9 5 . I m to £ 4 3 1 . 3 m , w h i c h a l l o w e d the C o m m o n w e a l t h to i n c r e a s e , 
5 
s h a r p l y , its e x p e n d i t u r e on social s e r v i c e s . B e t w e e n 
1 9 3 8 - 3 9 and 1 9 4 5 - 4 6 C o m m o n w e a l t h e x p e n d i t u r e on social 
s e r v i c e s i n c r e a s e d from £ 1 6 . 4 m to £ 5 3 . 2 m . ^ Not o n l y w a s 
the age p e n s i o n s c h e m e e x t e n s i v e l y m o d i f i e d but also new 
b e n e f i t s w e r e p a i d , i n c l u d i n g child e n d o w m e n t ( 1 9 4 1 ) , 
w i d o w s ' p e n s i o n s ( 1 9 4 2 ) , u n e m p l o y m e n t b e n e f i t s ( 1 9 4 4 ) , 
p h a r m a c e u t i c a l b e n e f i t s ( 1 9 4 4 ) and h e a l t h b e n e f i t s ( 1 9 4 4 - 4 5 ) . 
3 T h e 1 9 4 6 a m e n d m e n t a l t e r e d t h e C o n s t i t u t i o n b y e m p o w e r i n g 
t h e C o m m o n w e a l t h t o m a k e l a w s r e l a t i n g t o m a t e r n i t y 
a l l o w a n c e s ; w i d o w s ' p e n s i o n s ; c h i l d e n d o w m e n t s ; 
u n e m p l o y m e n t ; p h a r m a c e u t i c a l s , s i c k n e s s a n d h o s p i t a l 
b e n e f i t s ; m e d i c a l a n d d e n t a l s e r v i c e s ( b u t s o a s n o t 
t o a u t h o r i z e a n y f o r m of c i v i l c o n s c r i p t i o n ) ; b e n e f i t s 
t o s t u d e n t s ; a n d , f a m i l y a l l o w a n c e s . 
4 F o r p a r t i c u l a r s s e e : R . L . M a t t h e w s a n d W . R . C . J a y , 
o p . c i t . , p p . 1 7 1 - 7 . 
5 O f f i c i a l Y e a r b o o k o f t h e C o m m o n w e a l t h o f A u s t r a l i a , 
( 1 9 4 6 - 4 7 ) , N o . 3 7 , p . 6 1 0 . 
6 I b i d . , p . 6 2 9 . 
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T h e s e d e v e l o p m e n t s n o t w i t h s t a n d i n g , the m o s t i m p o r t a n t 
s o c i a l w e l f a r e p o l i c y d e c i s i o n s m a d e d u r i n g the W a r 
r e l a t e d to the f i n a n c i n g of s o c i a l s e r v i c e s . 
M E N Z I E S A N D T H E C O n P U L S Q R Y - C O N T R I R I I T C R Y P R I N C I P L E : 1940 - 1941 
D e s p i t e his d e f e a t on the 1938 N a t i o n a l H e a l t h and P e n s i o n 
I n s u r a n c e s c h e m e , M e n z i e s w a s still d e t e r m i n e d to i n t r o -
d u c e a c o m p r e h e n s i v e social i n s u r a n c e s c h e m e t h a t 
i n c o r p o r a t e d age p e n s i o n s . But f i r s t he had to c o n s o l i d a t e 
his p o s i t i o n as P r i m e M i n i s t e r . At the 1940 G e n e r a l 
E l e c t i o n he was r e t u r n e d to o f f i c e , a n d , w i t h the r e m o v a l 
of P a g e as l e a d e r of the C o u n t r y P a r t y , he was a b l e to 
r e - e s t a b l i s h a c o a l i t i o n w i t h the C o u n t r y P a r t y . But he 
still r e q u i r e d the s u p p o r t of the sympathetic Independent Members 
to g o v e r n , w h i c h m e a n t , of c o u r s e , t h a t he c o u l d not 
i n t r o d u c e a social i n s u r a n c e s c h e m e , at l e a s t n o t . 
i m m e d i a t e l y . He d i d , h o w e v e r , take small s t e p s in t h a t 
d i r e c t i o n . 
T h e f i r s t m o v e c a m e in J a n u a r y 1941 w h e n it w a s 
a n n o u n c e d t h a t the G o v e r n m e n t w o u l d soon i n t r o d u c e a c h i l d 
e n d o w m e n t s c h e m e f i n a n c e d , to a l a r g e e x t e n t , by a s p e c i a l 
tax on w a g e s and salaries."^ By this m e a n s , M e n z i e s was 
a b l e to i n t r o d u c e a s c h e m e w h i c h h a d , at l e a s t , the 
a p p e a r a n c e of b e i n g " c o n t r i b u t o r y " , even t h o u g h not all 
b e n e f i c i a r i e s c o n t r i b u t e d t o w a r d s the b e n e f i t s t h e y 
r e c e i v e d . W i t h t h i s s c h e m e , h o w e v e r , M e n z i e s won a t a c t i c a l 
v i c t o r y o v e r his o p p o n e n t s . The War had v i r t u a l l y f o r c e d 
the L a b o r P a r t y to a c c e p t this p s e u d o - c o n t r i b u t o r y m e t h o d 
For details of this scheme see T.H. Kewley, Social 
Security in Australia, (1973), Ch. 10. 
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of f i n a n c i n g , for as J o h n C u r t i n , the L e a d e r of the 
O p p o s i t i o n , r e m a r k e d : 
"The O p p o s i t i o n is m o r e c o n c e r n e d w i t h m a k i n g 
p a y m e n t s to the m o t h e r s of A u s t r a l i a [ t h a n w i t h 
the m e t h o d of f i n a n c i n g ] . ..We s i m p l y take the v i e w 
t h a t as we h a v e a g r e e d to the e s t a b l i s h m e n t of a 
c h i l d e n d o w m e n t s c h e m e , we see no r e a s o n w h y w e , 
as an O p p o s i t i o n , s h o u l d fail to s u p p o r t the 
G o v e r n m e n t ' s m e t h o d of r a i s i n g the n e c e s s a r y 
m o n e y . . . T h e c o m m o n s e n s e view in this s i t u a t i o n is 
t h a t if we o p p o s e this tax t h e r e m a y be no c h i l d 
e n d o w m e n t s c h e m e " ® 
In an e f f o r t to gain m o r e s u p p o r t for social i n s u r a n c e , 
M e n z i e s a p p o i n t e d a J o i n t P a r l i a m e n t a r y C o m m i t t e e in J u l y 
1941 to 
" . . . i n q u i r e i n t o , and from time to t i m e , r e p o r t 
upon w a y s and m e a n s of i m p r o v i n g social and 
l i v i n g c o n d i t i o n s in A u s t r a l i a and of r e c t i f y i n g 
a n o m a l i e s in e x i s t i n g l e g i s l a t i o n . " ^ 
S o o n a f t e r , the M i n i s t e r for Social S e r v i c e s r e f e r r e d a 
s e r i e s of s p e c i f i c p o l i c y m a t t e r s to the C o m m i t t e e , 
i n c l u d i n g the f e a s i b i l i t y of i n t r o d u c i n g a c o n t r i b u t o r y 
i n v a l i d and age p e n s i o n s c h e m e . M e n z i e s h o p e d , no d o u b t , 
t h a t this C o m m i t t e e w o u l d s u p p o r t the p r i n i c p l e of c o n t r i -
b u t o r y p e n s i o n s , but he did so in v a i n . 
A p e r i o d of p o l i t i c a l u n c e r t a i n t y b e g a n a f t e r M e n z i e s 
r e s i g n e d as P r i m e M i n i s t e r in A u g u s t 1 9 4 1 . The o u t c o m e was 
the r e t u r n of L a b o r to o f f i c e , w i t h C u r t i n as P r i m e M i n i s t e r . ^ ^ 
8 C o m m o n w e a l t h P a r l i a m e n t a r y D e b a t e s ( C P D ) , ( 1 9 4 1 ) , 
V o l . 1 6 6 , p p . 3 9 0 - 1 . 
9 C o m m o n w e a l t h o f A u s t r a l i a , J o i n t C o m m i t t e e o n S o c i a l 
S e c u r i t y , I n t e r i m R e p o r t , ( S e p t e m b e r 1 9 4 1 ) , p . 5 . 
1 0 I b i d . , p . 7 . 
1 1 S e e G e o f f r e y S a w e r , A u s t r a l i a n F e d e r a l P o l i t i c s a n d 
L a w 1 9 2 9 - 1 9 4 9 , ( 1 9 6 3 ) , p p . 1 2 8 - 9 . 
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A new a p p r o a c h to the f i n a n c i n g of s o c i a l s e r v i c e s w a s 
s o o n a d o p t e d . 
THE CREATION OF A NATIONAL WFLFARE FUND; 
THE CURTIN SOI lITinN 
By t h e end of 1942 the C u r t i n G o v e r n m e n t w a s f a c e d 
w i t h a p e r p l e x i n g f i n a n c i a l and p o l i t i c a l p r o b l e m : how 
c o u l d r e v e n u e be i n c r e a s e d , to f i n a n c e the c o n t i n u i n g w a r 
e f f o r t , and d e m a n d r e d u c e d , to a v o i d d o m e s t i c s h o r t a g e s , 
w i t h o u t a l i e n a t i n g an e l e c t o r a t e w h i c h had been p r o m i s e d , 
at the 1 9 4 0 G e n e r a l E l e c t i o n , t h a t a L a b o r G o v e r n m e n t w o u l d 
not i n c r e a s e i n c o m e tax r a t e s ? The p r o b l e m b e c a m e m o r e 
a c u t e b e c a u s e t h e r e was a g e n e r a l e l e c t i o n due the f o l l o w i n g 
y e a r . J . B . C h i f l e y , the T r e a s u r e r , was a b l e to s i d e - s t e p 
the i s s u e in his 1 9 4 2 - 4 3 B u d g e t . He c o r r e c t l y a n t i c i p a t e d 
t h a t the 1942 u n i f o r m i n c o m e tax l e g i s l a t i o n w o u l d s u b s t a n -
t i a l l y b r o a d e n the C o m m o n w e a l t h ' s tax base and t h u s i n c r e a s e 
1 2 
C o m m o n w e a l t h r e v e n u e . But it was soon r e c o g n i s e d t h a t this 
w a s o n l y a t e m p o r a r y e x p e d i e n t , for d e f e n c e e x p e n d i t u r e was 
i n c r e a s i n g r a p i d l y . A s o l u t i o n had to be f o u n d q u i c k l y . In 
F e b r u a r y 1 9 4 3 , C h i f l e y a n n o u n c e d the f o r m a t i o n of a N a t i o n a l 
W e l f a r e F u n d . ^ ^ It w a s p r o p o s e d t h a t into t h i s Fund w o u l d be 
p l a c e d at l e a s t £ 3 0 m a y e a r , w h i c h w o u l d be m o r e than e n o u g h 
to f i n a n c e e x i s t i n g social s e r v i c e s . In f a c t , it w o u l d a l l o w 
a r e s e r v e to b u i l d up o u t of w h i c h f u t u r e s o c i a l s e r v i c e s 
c o u l d be f i n a n c e d . M o r e i m m e d i a t e l y , h o w e v e r , all such 
12 C o m m o n w e a l t h i n c o m e t a x r e v e n u e i n c r e a s e d b y m o r e t h a n 
8 0 p e r c e n t t o £ l 4 1 m i n t h e 1 9 4 2 - 3 f i n a n c i a l y e a r , 
w h i l e d e f e n c e e x p e n d i t u r e r o s e b y 4 6 p e r c e n t t o X l 5 9 . 5 m 
( s e e O f f i c i a l Y e a r b o o k o f t h e C o m m o n w e a l t h o f A u s t r a l i a , 
( 1 9 4 4 - 1 9 4 5 ) , NO. 3 6 , p p . 6 6 5 - 6). 
1 3 C P D , ( 1 9 4 3 ) , V o l . 1 7 3 , p . 5 4 9 . 
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a c c u m u l a t e d f u n d s w o u l d be used to f i n a n c e the c o n t i n u i n g 
W a r - e f f o r t . To p r o v i d e r e v e n u e for this Fund it was 
p r o p o s e d t h a t i n d i v i d u a l i n c o m e t a x a t i o n be i n c r e a s e d . ^ ^ 
T a x p a y e r s , who now i n c l u d e d low i n c o m e e a r n e r s , w e r e thus 
a s k e d to pay in a d v a n c e for future social s e r v i c e b e n e f i t s . 
The idea of c r e a t i n g a s e p a r a t e Fund out of w h i c h 
s o c i a l s e r v i c e b e n e f i t s w e r e paid w a s not n o v e l , for 
i n v a l i d and age p e n s i o n s had been f i n a n c e d this w a y s i n c e 
1 9 0 9 . B u t , to g u a r a n t e e that it w o u l d r e c e i v e a fixed 
a m o u n t e a c h y e a r from C o n s o l i d a t e d R e v e n u e w a s u n p r e c e d e n t e d . 
P r e v i o u s l y , a p p r o p r i a t i o n s w e r e made on an ad hoc b a s i s . 
No d o u b t the Curtin G o v e r n m e n t g a i n e d the i n s p i r a t i o n for 
this idea from two s o u r c e s . The f i r s t was the New Z e a l a n d 
G o v e r n m e n t ' s Social S e c u r i t y Fund w h i c h was e s t a b l i s h e d 
in 1 9 3 8 . ^ ^ The s e c o n d was the J o i n t P a r i i a m e n t a r y 
C o m m i t t e e on Social S e c u r i t y , w h i c h r e c o m m e n d e d , in M a r c h 
1 9 4 2 , t h a t to f i n a n c e u n e m p l o y m e n t b e n e f i t s , a special 
g r a d u a t e d tax s h o u l d be imposed on all but the l o w e s t 
i n c o m e e a r n e r s and that the p r o c e e d s s h o u l d be p l a c e d 
into a " s p e c i a l u n e m p l o y m e n t f u n d " . ^ ^ 
14 I b i d . , p . 5 5 6 . 
15 I n c o m e t a x r a t e s w e r e i n c r e a s e d , b u t n o t a t a u n i f o r m 
r a t e , a n d c o n c e s s i o n a l d e d u c t i o n s , w h i c h a l l o w e d g r o s s 
i n c o m e t o b e a d j u s t e d f o r t h e s i z e o f t h e t a x p a y e r s 
f a m i l y , w e r e i n t r o d u c e d . T h e m a x i m u m a n n u a l n o n - t a x a b l e 
g r o s s i n c o m e w a s r e d u c e d f r o m £ l 5 0 t o £ l 0 4 , h o w e v e r , 
m a r r i e d t a x p a y e r s w i t h c h i l d r e n w e r e a b l e t o e a r n £ l 7 5 
a y e a r b e f o r e b e c o m i n g l i a b l e f o r i n c o m e t a x . P a y r o l l 
r a x r e v e n u e w a s a l s o d i r e c t e d i n t o t h i s f u n d . A c t s 10 
a n d 12 o f 1 9 4 3 . S e e a l s o : J . E . E d w a r d s , " T h e P o w e r o f 
t h e A u s t r a l i a n S e n a t e in R e l a t i o n t o M o n e y B i l l s " , 
A u s t r a l i a n Q u a r t e r l y , S e p t e m b e r 1 9 4 3 , V o l . X V , N o . 3 , 
p p . 7 5 - 8 6 ; a n d , C P D , ( 1 9 4 3 ) , V o l . 1 7 3 , p p . 5 4 9 - 52 . 
16 N e w Z e a l a n d , D e p a r t m e n t o f S o c i a l S e c u r i t y , T h e G r o w t h 
a n d D e v e l o p m e n t o f S o c i a l S e c u r i t y in N e w Z e a l a n d , 
( 1 9 7 0 ) , p . 4 9 . 
17 c o m m o n w e a l t h o f A u s t r a l i a , J o i n t C o m m i t t e e o n S o c i a l 
S e c u r i t y , S e c o n d R e p o r t , ( M a r c h 1 9 4 2 ) , p . 4 . 
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The N a t i o n a l W e l f a r e Fund p r o p o s a l was c r i t i c i s e d by b o t h 
t h e n o n - L a b o r O p p o s i t i o n and G o v e r n m e n t s u p p o r t e r s . M e m b e r s 
of the O p p o s i t i o n a r g u e d t h a t the p r o p o s a l had no s u b s t a n c e 
b e c a u s e it m e r e l y c r e a t e d a T r u s t Fund w h i c h had no c l e a r l y 
d e f i n e d p u r p o s e , e x c e p t to j u s t i f y the i m p o s i t i o n of i n c o m e 
1 R 
t a x of low i n c o m e e a r n e r s . W i t h i n the L a b o r P a r t y one 
of the m o r e vocal c r i t i c s , A . A . C a l d w e l l , then a b a c k b e n c h e r , 
s i m i l a r l y a r g u e d t h a t u n d e r t h i s p r o p o s a l the low i n c o m e 
e a r n e r , w h o p r e v i o u s l y paid l i t t l e or no i n c o m e t a x a t i o n , 
c o u l d now be seen to be p a y i n g for his s o c i a l s e r v i c e 
b e n e f i t s , w h e r e a s , p r e v i o u s l y , o n l y the w e a l t h y paid for 
t h e m . ^ ^ 
A t the 1943 G e n e r a l E l e c t i o n the L a b o r P a r t y g a i n e d 
m a j o r i t i e s in both H o u s e s of P a r l i a m e n t , w h i c h e n a b l e d it 
to p r e s s a h e a d w i t h its s o c i a l w e l f a r e l e g i s l a t i o n . U n e m p l o y -
m e n t and s i c k n e s s b e n e f i t s w e r e the f i r s t new b e n e f i t s to 
2 0 
be f i n a n c e d from the N a t i o n a l W e l f a r e F u n d . T h e s e w e r e 
2 1 
s o o n f o l l o w e d by the p r o v i s i o n of p h a r m a c e u t i c a l s u b s i d i e s . 
H o w e v e r , the High C o u r t d e c i d e d t h a t t h e s e s u b s i d i e s w e r e 
u n c o n s t i t u t i o n a l . ^ ^ C u r t i n died b e f o r e he c o u l d see his 
s o c i a l w e l f a r e v i s i o n m a t e r i a l i z e , but J . B . C h i f l e y , w h o 
b e c a m e P r i m e M i n i s t e r in J u l y 1 9 4 5 , m a i n t a i n e d the f l o w of 
w e l f a r e l e g i s l a t i o n . F o l l o w i n g the a d v i c e of the J o i n t 
P a r i i a m e n t a r y C o m m i t t e e on S o c i a l S e c u r i t y , he used s p e c i f i c -
p u r p o s e g r a n t s to s u b s i d i z e p u b l i c h o s p i t a l s , to p r o m o t e 
18 CPD, (1943), Vol. 174, pp.1340 - 94. 
19 CPD, (1943), Vol. 173, pp.1132 - 3. 
20 Unemployment and Sickness Benefits Act, 1944. 
21 Pharmaceutical Benefits Act, 1944. 
22 For a discussion of the consitutiona1 issues involved 
see Geoffrey Sawer, Australian Constitutional Cases, 
(1948), pp.399 - 407^ and. Geoffrey Sawer,. Austra 1ian 
Federal Politics and Law 1929 - 49, (1963), p.180. 
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t h e t r e a t m e n t of t u b e r c u l o s i s , and to i n c r e a s e the s u p p l y 
of c h e a p rental a c c o m m o d a t i o n . ^ ^ T h i s i n c r e a s e d p r o v i s i o n 
of w e l f a r e b e n e f i t s , h o w e v e r , soon n e c e s s i t a t e d a n o t h e r 
c h a n g e to the m e t h o d of f i n a n c i n g social s e r v i c e s . 
T H E I N T R O D U C T I O N OF A S E P E R A T E " S O C I A L S E R V I C E S CONTRIBUTION'': 
T H E C H I F L E Y S O L U T I O N 
T o w a r d s the end of 1 9 4 5 , the C h i f l e y G o v e r n m e n t w a s 
c o n f r o n t e d w i t h the p r o b l e m of how to i n c r e a s e r e v e n u e , in 
o r d e r to f i n a n c e its g rowi ng social s e r v i c e s e x p e n d i t u r e , 
w i t h o u t a n t a g o n i z i n g an a l r e a d y l o n g - s u f f e r i n g e l e c t o r a t e . 
T h e p r o b l e m was m a d e m o r e a c u t e b e c a u s e of the i m m i n e n c e 
of a g e n e r a l e l e c t i o n . The d e v i c e s e i z e d upon was a 
s e p a r a t e "social s e r v i c e c o n t r i b u t i o n " . ^ ^ T h i s , like the 
c r e a t i o n of a N a t i o n a l W e l f a r e Fund in 1 9 4 3 , was n o t h i n g 
2 5 
m o r e than an e x c u s e to i n c r e a s e i n c o m e tax r a t e s . The 
s c a l e of the p r o p o s e d "social s e r v i c e c o n t r i b u t i o n " w a s 
g r a d u a t e d up to a m a x i m u m of 7.5 per c e n t of t a x a b l e i n c o m e , 
w i t h g r a d u a t i o n s d e p e n d i n g both on the t a x p a y e r s ' s g r o s s 
i n c o m e and f a m i l y s i z e . ^ ^ It was e x p e c t e d t h a t this 2 7 
c o n t r i b u t i o n w o u l d y i e l d £ 5 1 m in the f i r s t y e a r . 
"23 C o m m o n w e a l t h o f A u s t r a l i a , J o i n t C o m m i t t e e o n S o c i a l 
S e c u r i t y , I n t e r i m R e p o r t , ( S e p t e m b e r 1941), p p . 6 a n d 
12 - 4; H o s p i t a l B e n e f i t s A c t , 1944; T u b e r c u l o s i s 
A c t , 1945; a n d . C o m m o n w e a l t h a n d S t a t e H o u s i n g 
A g r e e m e n t A c t , 1945. 
24 CPD, (1945), Vol. 184, pp.5219 - 20. 
25 B u t i t d i d h a v e t h e b l e s s i n g o f t h e J o i n t P a r l i a m e n t a r y 
C o m m i t t e e o n S o c i a l S e c u r i t y , ( s e e I n t e r i m R e p o r t , p . 5 ) . 
26 F o r d e t a i l s s e e O f f i c i a l Y e a r b o o k o f t h e C o m m o n w e a l t h 
o f A u s t r a l i a , (1944 - 45), N o . 36, pp.738 - 46; a n d , 
C P D , (1945), V o l . 184, pp.5304 - 8. 
27 W h e r e a s s o c i a l s e r v i c e s e x p e n d i t u r e a m o u n t e d t o £ 6 7 . I m 
in 1944 - 45; s e e . O f f i c i a l Y e a r b o o k o f t h e C o m m o n w e a l t h 
o f A u s t r a l i a , (1944 - 45), N o . 36, p . 6 8 2 . 
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C h i f l e y a r g u e d t h a t t h i s a p p r o a c h to the f i n a n c i n g of 
s o c i a l s e r v i c e s had two a d v a n t a g e s . F i r s t , the p a y m e n t of 
a s e p a r a t e and o b v i o u s " c o n t r i b u t i o n " w o u l d help r e m o v e the 
s t i g m a of c h a r i t y t h a t had long been a t t a c h e d to the r e c e i p t 
2 8 
of p e n s i o n s . S e c o n d l y , the p r o g r e s s i v e c h a r a c t e r of 
these " c o n t r i b u t i o n s " w o u l d p r o v i d e a m e a n s of r e d i s t r i b u t i n g 
i n c o m e t o w a r d s the p o o r . ^ ^ G o v e r n m e n t s u p p o r t e r s , g e n e r a l l y , 
w e r e f a v o u r a b l y d i s p o s e d to the C h i f l e y s o l u t i o n b e c a u s e 
it a p p e a r e d to o f f e r a way of a b o l i s h i n g the m e a n s t e s t on 
all s o c i a l s e r v i c e s , a l o n g - c h e r i s h e d L a b o r a m b i t i o n . 
It a l s o a l l o w e d the G o v e r n m e n t to push a h e a d w i t h its 
w e l f a r e r e f o r m s . ^ ^ N e e d l e s s to s a y , h o w e v e r , the non-
L a b o r p a r t i e s w e r e c r i t i c a l of i t . 
M e n z i e s d e s c r i b e d C h i f l e y ' s levy as a " . . . h e s i t a n t step 
t o w a r d s a c o n t r i b u t o r y s y s t e m . A n d he w e n t on to w e l c o m e 
the G o v e r n m e n t ' s a c t i o n , to the e x t e n t t h a t it w a s , i n d e e d , 
a m o v e m e n t t o w a r d s a p r o p e r c o n t r i b u t o r y s c h e m e . 
A . W . F a d d e n , the L e a d e r of the C o u n t r y P a r t y , on the o t h e r 
h a n d , d e s c r i b e d it as 
" . . . e c o n o m i c a l l y u n s c i e n t i f i c , . . . a c t u a r i a l l y u n s o u n d , 
and p o l i t i c a l l y u n j u s t . . . e v e n if he [ t h e c o n t r i b u t o r ] 
p a i d his social s e r v i c e c o n t r i b u t i o n s r e g u l a r l y 
2 8 Official Report of the Seventeenth Commonwealth 
Conference of the A L ^ ( 1 9 4 6 ) , p . 4 6 . 
29 I b i d . 
30 S e e , for e x a m p l e , the c o m m e n t s of F . M . D a l e y in J u l y 
1 9 4 6 ( C P D , ( 1 9 4 6 ) , V o l . 1 8 8 , p . 3 4 1 1 ) and t h e v i e w s of 
the C o m m i t t e e a p p o i n t e d by the ALP C o n f e r e n c e in 
S e p t e m b e r 1945 to e x a m i n e the p o s s i b i l i t y of a b o l i s h i n g 
t h e m e a n s t e s t on s o c i a l s e r v i c e b e n e f i t s (Sydney M o r n i n g 
H e r a l d , (June 19 1 9 4 6 ) ) . 
31 F o r d e t a i l s of the c h a n g e s m a d e to the age p e n s i o n 
s c h e m e see C h s . 7 and 8 b e l o w . 
32 C P D , ( 1 9 4 5 ) , V o l . 1 8 4 , p . 5 3 9 5 . 
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e v e r y y e a r , he w o u l d still not be e l i g i b l e for a 
p e n s i o n s [ b e c a u s e of the m e a n s t e s t ] . " ^ ^ 
He c a l l e d for the e s t a b l i s h m e n t of a c o n t r i b u t o r y s c h e m e 
" . . . o n a s o u n d a c t u a r i a l b a s i s . 
THE NON-LABOR PARTIES^ RFIHCTANT ACCFPTANCF OF THF 
NON-CONTRIBUTORY PRINCIPLE: 1946 - 1QB4. 
D u r i n g the 1946 G e n e r a l E l e c t i o n c a m p a i g n M e n z i e s 
p l a c e d c o n s i d e r a b l e e m p h a s i s on the n e e d for a c o m p r e h e n s i v e 
s o c i a l i n s u r a n c e s c h e m e t h a t i n c l u d e d , at the very l e a s t , 
s i c k n e s s , w i d o w h o o d , u n e m p l o y m e n t and old age b e n e f i t s . 
T h i s w a s in line w i t h the p o l i c y a d o p t e d by the n e w l y - f o r m e d 
L i b e r a l P a r t y at its f i r s t C o n f e r e n c e , held in 1 9 4 4 , d u r i n g 
w h i c h M e n z i e s d e c l a r e d : 
" C o n c e n t r a t i o n upon G o v e r n m e n t a c t i o n and the 
p a y m e n t of social b e n e f i t s e n t i r e l y out of the 
p u b l i c T r e a s u r y m e a n s the d i s c o u r a g e m e n t of t h r i f t . 
W i t h o u t t h r i f t t h e r e can be no i n d e p e n d e n c e , and 
w i t h o u t i n d e p e n d e n t c i t i z e n s t h e r e can be no 
i n d e p e n d e n t n a t i o n . . . T h r i f t and i n d e p e n d e n c e m u s t 
t h e r e f o r e be p o s i t i v e l y e n c o u r a g e d by our p o l i t i c a l 
p o l i c i e s . This i n v o l v e s a c o m p l e t e o v e r h a u l of 
o u r t a x a t i o n s y s t e m in o r d e r to help p e o p l e w i t h 
f a m i l y r e s p o n s i b i l i t i e s . It i n v o l v e s the c o n v e r s i o n 
and e x t e n s i o n of our social s e r v i c e s on a c o n t r i -
b u t o r y basi s . . ." 
S u b s e q u e n t l y , M e n z i e s s o u g h t to j u s t i f y the c o n t r i b u t o r y 
p r i n i c p l e on the g r o u n d s of e q u i t y : 
" F r o m the d e m o c r a t i c p o i n t of v i e w t h e r e is a s t r o n g 
f o u n d a t i o n for the p r o p o s i t i o n t h a t we c a n n o t f o u n d 
3 3 C P D , ( 1 9 4 5 ) , v o l . 1 8 5 , p . 6 1 5 2 . 
34 I b i d . , p . 6 1 5 3 . 
3 5 L i b e r a l P a r t y o f A u s t r a l i a , F o r m i n g t h e L i b e r a l P a r t y 
o f A u s t r a l i a , p p . 1 0 - 1 1 ; s e e a l s o . L i b e r a l P a r t y o f 
A u s t r a l i a , L i b e r a l P l a t f o r m , ( 1 9 4 8 ) , p . 1 0 . 
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s u c h s c h e m e s [ a s t h o s e w h i c h p r o v i d e s o c i a l s e c u r i t y 
b e n e f i t s ] on a s o u n d b a s i s u n l e s s we say to the 
c i t i z e n , 'You a r e e n t i t l e d to r e c e i v e b e n e f i t s f r o m 
the c o m m u n i t y , but y o u a l s o h a v e a c o n t r i b u t i o n to 
m a k e to the c o m m u n i t y ; and e v e r y c o n t r i b u t o r in 
d u e c o u r s e w i l l r e c e i v e . 
He a l s o a r g u e d t h a t a s o c i a l i n s u r a n c e s c h e m e w o u l d a l l o w 
the r e d u c t i o n of i n c o m e t a x , w h i c h , he b e l i e v e d , w o u l d 
e n c o u r a g e t h r i f t and s e l f help.^"^ 
In 1 9 4 8 , Dr Earle P a g e , a l o n g - s t a n d i n g and vocal 
s u p p o r t e r of s o c i a l i n s u r a n c e , a r g u e d t h a t the e x i s t i n g 
n o n - c o n t r i b u t o y s y s t e m w a s e n t i r e l y d e p e n d e n t on the 
C o m m o n w e a l t h ' s b u d g e t a r y c o n d i t i o n for its c o n t i n u a t i o n , 
and t h i s s e e m s to h a v e c o n c e r n e d him g r e a t l y : 
" E c o n o m i c s e c u r i t y will be p r o v i d e d o n l y by s o m e 
n a t i o n a l i n s u r a n c e s c h e m e w h i c h b u i l d s up its 
f u n d s in g o o d t i m e s and is not d e p e n d e n t on c u r r e n t 
r e c e i p t s . . . s o t h a t it will be able to s t a n d the 
3 8 
s h o c k of a drain- in bad t i m e s . " 
He a l s o a d v o c a t e d t h a t any such s c h e m e s h o u l d be a d m i n i s t e r e d 
3 9 
by f r i e n d l y s o c i e t i e s . 
D u r i n g the 1949 G e n e r a l E l e c t i o n c a m p a i g n , M e n z i e s , 
w h o a r g u e d t h a t the C h i f l e y G o v e r n m e n t had i m p o s e d an 
i n t o l e r a b l e i n c o m e tax b u r d e n on the c o m m u n i t y , p r o m i s e d 
to r e d u c e i n c o m e tax rates "as n a t i o n a l p r o d u c t and i n c o m e 
4 0 
r i s e s , and as e c o n o m i e s are a f f e c t e d in a d m i n i s t r a t i o n " . 
He saw the i n t r o d u c t i o n of a c o m p r e h e n s i v e social i n s u r a n c e 
3 6 C P D , ( 1 9 4 7 ) , v o l . 1 9 2 , p . 3 1 6 9 . 
37 I b i d . , p . 3 1 6 7 . 
38 C P D , ( 1 9 4 8 ) , V o l . 1 9 8 , p . 4 5 3 . 
39 C P D , ( 1 9 4 7 ) , V o l . 1 9 3 , p . 3 0 8 . 
4 0 T h e L i b e r a l P a r t y o f • A u s t r a 1 i a , P o l i c y S p e e c h , 
( 1 9 4 9 ) , p . 2 6 . 
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s c h e m e as one way t h a t income tax rates c o u l d be l o w e r e d , 
for if social s e r v i c e s could be f i n a n c e d from a s e p a r a t e 
fund into w h i c h a social i n s u r a n c e levy was d i r e c t e d , 
t h a n an i m p o r t a n t d r a i n on C o n s o l i d a t e d R e v e n u e w o u l d be 
r e d u c e d , and this w o u l d a l l o w income tax rates to be 
r e d u c e d / ^ It s e e m s , h o w e v e r , that M e n z i e s may have 
o v e r l o o k e d the f a c t that for m o s t t a x p a y e r s any r e d u c t i o n 
in i n c o m e tax l i a b i l i t y would be o f f s e t , to a large 
e x t e n t , by the p a y m e n t of a social i n s u r a n c e c o n t r i b u t i o n . 
P e r h a p s he was c o n t e n t m e r e l y to r e d i s t r i b u t e the e f f e c t i v e 
tax b u r d e n to p o t e n t i a l social service r e c i p i e n t s . As a 
r e s u l t of the 1949 E l e c t i o n s , M e n z i e s was able to form a 
g o v e r n m e n t , but it had the s u p p o r t of only a m i n o r i t y in 
the S e n a t e , It was not until late 1950 that the M e n z i e s 
G o v e r n m e n t made its f i r s t t e n t a t i v e m o v e t o w a r d s the 
i n t r o d u c t i o n of a social i n s u r a n c e s c h e m e . 
The T r e a s u r e r , A . W . F a d d e n , a n n o u n c e d during the 
1 9 5 0 - 5 1 B u d g e t S p e e c h that the p r e v i o u s l y s e p a r a t e 
i n c o m e tax and social s e r v i c e s c o n t r i b u t i o n levies w o u l d 
soon be m e r g e d , as a p r e l i m i n a r y to the i n t r o d u c t i o n of 
a c o m p r e h e n s i v e social i n s u r a n c e s c h e m e . H e also 
a d v i s e d t h a t , as a t e m p o r a r y e x p e d i e n t , the National 
W e l f a r e Fund w o u l d r e c e i v e annual a p p r o p r i a t i o n s from 
C o n s o l i d a t e d R e v e n u e b a s e d , to a large e x t e n t , on the annual 
g r o w t h in payroll tax r e c e i p t s . ^ ^ This action is r e m i n i s c e n t 
4 1 M e n z i e s p r o m i s e d t o p r e s e n t t h e e l e c t o r a t e w i t h a 
s o c i a l i n s u r a n c e p r o p o s a l b e f o r e t h e G e n e r a l E l e c t i o n 
in 1 9 5 2 ( I b i d . , p . 2 2 ) . 
C P D , ( 1 9 5 0 ) , V o l . 2 0 9 , p p . 7 7 5 - 6; a n d . A c t 48 o f 1 9 5 0 . 42 
4 3 C P D , ( 1 9 5 0 ) , V o l . 2 0 9 , p p . 7 7 4 - 5; a n d . V o l . 2 1 0 , 
p . 2 0 7 4 . T h e a p p r o p r i a t i o n f r o m C o n s o l i d a t e d R e v e n u e 
w a s m a d e e q u a l to X l O l m p l u s an a m o u n t e q u a l to t h e 
a n n u a l g r o w t h in p a y r o l l t a x r e c e i p t s , e s t i m a t e d a t 
£ 2 6 m f o r t h e 1 9 5 0 - 51 F i n a n c i a l Y e a r . 
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of the m o v e M e n z i e s m a d e ten y e a r s e a r l i e r , w h e n he 
d e c i d e d to f i n a n c e c h i l d e n d o w m e n t s by a p a y r o l l t a x . 
No d o u b t his i n t e n t i o n s in 1950 w e r e the s a m e as t h e y w e r e 
in 1 9 4 0 : to m o v e t o w a r d s the e s t a b l i s h m e n t of a c o m p u l s o r y -
c o n t r i b u t o r y s y s t e m of social s e r v i c e s . 
One i m p o r t a n t c o n s e q u e n c e of the 1950 f u n d i n g p r o c e d u r e 
w a s t h a t it tied the r e v e n u e of the N a t i o n a l W e l f a r e Fund 
i n d i r e c t l y to w a g e s and s a l a r i e s . T h i s m e a n t t h a t d u r i n g 
a p e r i o d of i n f l a t i o n , w h e n m o n e y w a g e s w e r e r i s i n g , the 
f l o w of r e v e n u e into t h a t Fund w o u l d , s i m i l a r l y , i n c r e a s e . 
If e x p e n d i t u r e f r o m the Fund r e m a i n e d r e l a t i v e l y s t a b l e , 
then a s u r p l u s w o u l d n e c e s s a r i l y d e v e l o p . With i n f l a t i o n 
r u n n i n g at o v e r 20 per c e n t in the e a r l y 1 9 5 0 s , a s u r p l u s 
in the N a t i o n a l W e l f a r e Fund d i d , in f a c t , q u i c k l y e m e r g e , 
r e a c h i n g •fil85m by July 1 1 9 5 2 , w h i c h was m o r e than s u f f i c i e n t 
4 4 
to g u a r a n t e e the p a y m e n t of social s e r v i c e s . T h i s 
d e v e l o p m e n t p r o m p t e d a c t i o n from the T r e a s u r e r w h o , e a r l y 
in 1 9 5 2 , a n n o u n c e d t h a t from July 1 1 9 5 2 , annual a p p r o -
p r i a t i o n to the N a t i o n a l W e l f a r e Fund w o u l d be equal to 
4 5 
the b u d g e t e d social s e r v i c e e x p e n d i t u r e . 
T h e M e n z i e s g o v e r n m e n t p r o b a b l y a d o p t e d this c o u r s e 
of a c t i o n for two r e a s o n s . F i r s t , w i t h i n f l a t i o n 
s p i r a l l i n g to o v e r t w e n t y per c e n t a y e a r and i m p o r t s 
i n c r e a s i n g r a p i d l y , the G o v e r n m e n t w a n t e d a b u d g e t s u r p l u s , 
but it a l s o w a n t e d to r e d u c e t a x a t i o n , and t h a t m e a n t a 
r e d u c t i o n in e x p e n d i t u r e from C o n s o l i d a t e d R e v e n u e , w h i c h 
w a s a c h i e v e d by r e d u c i n g a p p r o p r i a t i o n s to the N a t i o n a l 
W e l f a r e F u n d . S e c o n d l y , the G o v e r n m e n t also r e a l i z e d t h a t 
T 4 C P D , ( 1 9 5 2 ) , V o l . 2 1 8 , p . 7 1 . 
4 5 A c t 6 5 o f 1 9 5 2 . 
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any f u r t h e r a c c u m u l a t i o n of funds in the National W e l f a r e 
Fund m i g h t p r o v e e m b a r r a s s i n g , first b e c a u s e it m i g h t 
h i g h l i g h t that the G o v e r n m e n t was not s p e n d i n g all the 
funds it a l l o c a t e d to social s e r v i c e s , and s e c o n d l y , 
b e c a u s e it m i g h t e n c o u r a g e i n c r e a s e d p r e s s u r e for g r e a t e r 
b e n e f i t s , w h i c h , if a g r e e d t o , would w o r s e n i n f l a t i o n . For 
t h e s e r e a s o n s the M e n z i e s G o v e r n m e n t was no longer i n t e r e s t e d 
in m a i n t a i n i n g its c o n t r i b u t o r y social s e r v i c e s f a c a d e . 
T h r o u g h o u t the early 1 9 5 0 s , h o w e v e r , social i n s u r a n c e 
w a s still an i s s u e . In N o v e m b e r 1 9 5 0 , the T r e a s u r e r 
r e m a r k e d that the G o v e r n m e n t was still i n v e s t i g a t i n g the 
f e a s i b i l i t y of e s t a b l i s h i n g a social i n s u r a n c e s c h e m e . 
But he a d d e d , s o m e w h a t s o b e r i n g l y , that it w a s , i n d e e d , a 
d i f f i c u l t m a t t e r . I t seems that M e n z i e s may have been 
of the same m i n d , for his stance on the i n t r o d u c t i o n of a 
broad social i n s u r a n c e scheme was less d o g m a t i c by the 
time of the 1951 General Election c a m p a i g n . During that 
c a m p a i g n , M e n z i e s indicated that his social i n s u r a n c e 
a m b i t i t o n s had been reduced to the i n t r o d u c t i o n of m e r e l y 
a n a t i o n a l c o n t r i b u t o r y r e t i r e m e n t s c h e m e . T h e idea of 
e s t a b l i s h i n g a social i n s u r a n c e scheme that would cover 
s i c k n e s s , w i d o w h o o d , u n e m p l o y m e n t and o l d - a g e , seems to 
have lost much of its a p p e a l . What could have c h a n g e d 
M e n z i e s mind in such a short time - a mere two y e a r s -
a f t e r two d e c a d e s of strong support for a c o m p r e h e n s i v e 
s c h e m e ? P e r h a p s he was more c o n c e r n e d about the w o r s e n i n g 
s i t u a t i o n in Korea and thus the need for a greater 
T e C P D , ( 1 9 5 0 ) , v o l . 2 1 0 , p . 2 0 7 5 . 
47 L i b e r a l P a r t y o f A u s t r a l i a , 1 9 5 1 E l e c t i o n S p e e c h , 
( 1 9 5 1 ) , p . 1 0 . 
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A u s t r a l i a n d e f e n c e c a p a b i l i t y . P o s s i b l y he b e l i e v e d t h a t 
a b r o a d s o c i a l i n s u r a n c e s c h e m e w o u l d n o t a l l o w i n c o m e tax 
r a t e s to be r e d u c e d s i g n i f i c a n t l y a f t e r a l l . Or he m i g h t 
h a v e r e a l i z e d , a f t e r a c l o s e r e x a m i n a t i o n , t h a t t h e 
s e c t i o n a l i n t e r e s t s w h i c h had f r u s t r a t e d t h e 1 9 3 8 N a t i o n a l 
H e a l t h a n d P e n s i o n I n s u r a n c e A c t m i g h t a g a i n t a k e a c t i o n 
a g a i n s t an a m b i t i o u s s c h e m e . W h a t e v e r t h e r e a s o n s , M e n z i e s 
had d r a m a t i c a l l y w a t e r e d d o w n his s o c i a l i n s u r a n c e 
a s p i r a t i o n s b e t w e e n 1 9 4 9 and 1 9 5 1 . B u t m o r e w a s s t i l l to 
c o m e . 
E a r l y in 1 9 5 3 t h e M i n i s t e r f o r S o c i a l S e r v i c e s 
a n n o u n c e d t h a t a c o n t r i b u t o r y a g e p e n s i o n s s c h e m e w o u l d 
s o o n be i n t r o d u c e d : 
" E f f o r t s h a v e been m a d e . . . t o d e v i s e a n e w s y s t e m 
of s o c i a l s e r v i c e s w h e r e u n d e r p e n s i o n s a r e p a i d as 
o f r i g h t a n d w i t h o u t a m e a n s t e s t . A s o l u t i o n 
h a d a l r e a d y b e e n r e a c h e d w h i c h , it is f e l t , w i l l 
be s u i t e d to A u s t r a l i a n s o c i a l and e c o n o m i c 
c o n d i t i o n s a n d w h i c h w i l l m e e t t h e g e n e r a l a p p r o v a l 
of t h e c o m m u n i t y . 
O w i n g c h i e f l y to t h e C o m m o n w e a l t h ' s h e a v y f i n a n c i a l 
c o m m i t m e n t s in d e f e n c e and p a y m e n t s to t h e S t a t e s , 
it h a s n o t b e e n f o u n d p o s s i b l e to i n t r o d u c e the 
n e w s c h e m e at p r e s e n t . As s o o n , h o w e v e r , as the 
e c o n o m i c a n d i n t e r n a t i o n a l p o s i t i o n i m p r o v e s , the 
G o v e r n m e n t h o p e s to p r o c e e d w i t h t h i s i m p o r t a n t 
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r e f o r m . 
A p a r t f r o m t h e f a c t t h a t it w o u l d i n v o l v e o n l y w a g e e a r n e r s , 
no d e t a i l s of t h e p r o p o s a l w e r e m a d e a v a i l a b l e . T h e r e i s , 
h o w e v e r , l i t t l e d o u b t t h a t a c o n t r i b u t o r y s c h e m e w o u l d h a v e 
b e e n g e n e r a l l y w e l l r e c e i v e d , if the r e s u l t s of a p u b l i c 
^ ^ I ^ d i n CPD, ( 1 9 5 4 ) , H . R. 5 , P - 1 6 6 4 ; s e e a l s o . C P D , 
( 1 9 5 2 ) , v o l . 2 1 6 , p . 9 0 3 ; a n d , V o l . 2 1 7 , p . 7 5 7 . 
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o p i n i o n s u r v e y a r e a n y i n d i c a t i o n / ^ The G o v e r n m e n t w a s now 
a p p a r e n t l y f a c e d w i t h d e c i d i n g w h e n the e c o n o m i c and p o l i t i c a l 
c l i m a t e w o u l d p e r m i t it to i n t r o d u c e a c o m p u l s o r y - c o n t r i b u t o r y 
a g e p e n s i o n s c h e m e . In 1954 it d e c i d e d t h a t t h e t i m e w a s 
s t i l l n o t a p p r o p r i a t e , a n d in so d o i n g a p p e a r s to h a v e t u r n e d 
d e c i s i v e l y a g a i n s t s u c h a s c h e m e . At the 1954 G e n e r a l 
E l e c t i o n , M e n z i e s a s k e d the r h e t o r i c a l q u e s t i o n : 
" C o u l d w e , at the p r e s e n t v e r y h i g h level of 
t a x a t i o n and s o c i a l s e r v i c e e x p e n d i t u r e [ £ 1 4 2 m in 
1 9 5 2 - 5 3 ] , p r o d u c e a p r a c t i c a l s c h e m e u n d e r w h i c h 
the M e a n s T e s t w a s c o m p l e t e l y a b o l i s h e d (at an 
a d d e d c o s t of £ 1 0 0 m p e r a n n u m , e v e n at p r e s e n t 
r a t e s of p e n s i o n s ) and a new tax in the f o r m of 
a c o n t r i b u t i o n c r e a t e d ? 
To w h i c h he g a v e the f o l l o w i n g a n s w e r : 
" . . . w e do n o t b e l i e v e t h a t the A u s t r a l i a n p e o p l e 
c o u l d now be a s k e d to a c c e p t i n c r e a s e d t a x a t i o n 
on s u c h a s c a l e . " 
He a l s o p o i n t e d o u t , s o m e w h a t c y n i c a l l y in the l i g h t of his 
s t a t e m e n t s in the mid 1 9 4 0 s , 
" . . . t h e r e a r e now 3h m i l l i o n i n c o m e tax p a y e r s . 
T a x i n c l u d e s the c o s t of s o c i a l s e r v i c e s . We 
t h e r e f o r e h a v e , b r o a d l y , a c o n t r i b u t o r y s y s t e m . 
W i t h t h e s e w o r d s a m a j o r p o l i c y r e v e r s a l by M e n z i e s and the 
L i b e r a l - C o u n t r y P a r t y G o v e r n m e n t w a s a c c o m p l i s h e d . 
W h a t b r o u g h t t h i s p o l i c y revel s a l . a b o u t ? T h e M e n z i e s 
G o v e r n m e n t w a s p r o b a b l y l o a t h to i n t r o d u c e any m e a s u r e w h i c h 
m i g h t be c o n s t r u e d as an u n d e r h a n d e d m e t h o d of r a i s i n g i n c o m e 
t a x , r e g a r d l e s s of the f u t u r e b e n e f i t s w h i c h m i g h t f l o w f r o m 
4 9 M u r r a y G o o t , P o l i c i e s a n d P a r t i s a n s , ( 1 9 6 9 ) , p . 1 2 3 . 
50 L i b e r a l P a r t y of A u s t r a l i a , 1 9 5 4 E l e c t i o n S p e e c h , 
( 1 9 5 4 ) , p p . 1 7 - 18. 
5 1 I b i d . 
52 I b i d . 
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i t . No d o u b t the fact that there was a m a r k e d d i s a g r e e m e n t 
in the e l e c t o r a t e o v e r w h e t h e r or not the G o v e r n m e n t had 
c a r r i e d o u t its 1949 e l e c t i o n p r o m i s e s , w h i c h i n c l u d e d 
the r e d u c t i o n of income tax r a t e s , was not o v e r l o o k e d . ^ ^ 
F u r t h e r m o r e , the G o v e r n m e n t b e l i e v e d that tax relief w a s , 
on p o l i t i c a l g r o u n d s , a highly d e s i r a b l e p o l i c y , and that 
the i n t r o d u c t i o n of a s e p a r a t e social i n s u r a n c e levy would 
c e r t a i n l y be i n c o m p a t i b l e with such a p o l i c y . 
B e t w e e n 1939 and 1954 s u c c e s s i v e C o m m o n w e a l t h G o v e r n -
m e n t s s o u g h t a s o l u t i o n to the p r o b l e m of how best to 
f i n a n c e social s e r v i c e s . In the early 1940s a n o n - L a b o r 
G o v e r n m e n t i n t r o d u c e d a child e n d o w m e n t scheme that had a 
c o n t r i b u t o r y facade to gain s u p p o r t for the i n t r o d u c t i o n 
of a broad social i n s u r a n c e s c h e m e . But this did not 
p r o c e e d very f a r . A Labor G o v e r n m e n t e s t a b l i s h e d the 
N a t i o n a l W e l f a r e Fund in 1 9 4 3 , o s t e n s i b l y to f i n a n c e post-
w a r w e l f a r e r e f o r m s , b u t , in f a c t , to j u s t i f y an i n c r e a s e 
in income tax rates to finance the w a r - e f f o r t . I m m e d i a t e l y 
a f t e r the War a n o t h e r Labor G o v e r n m e n t i n t r o d u c e d a "social 
s e r v i c e c o n t r i b u t i o n " , which was nothing more than a camou-
flaged i n c r e a s e in income taxation r a t e s . The n o n - L a b o r 
P a r t i e s , on their return to office in 1949 w e r e still 
a d v o c a t i n g the e s t a b l i s h m e n t of a broad c o n t r i b u t o r y social 
s e r v i c e s s y s t e m . But this never e m e r g e d . 
I r o n i c a l l y , the l o n g - s t a n d i n g s u p p o r t e r s of social 
i n s u r a n c e w e r e forced by e c o n o m i c and political c i r c u m s t a n c e s 
53 S e e r e s u l t s o f G a l l o p P o l l c o n d u c t e d in A p r i l 1 9 5 4 
( M u r r a y G o o t , o p . c i t . , p . 3 7 ) . 
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to a b a n d o n the social i n s u r a n c e c a u s e in the mid 1 9 5 0 s . 
In 1954 it w a s a n n o u n c e d , in e f f e c t , that the n o n - c o n t r i b u t o r y 
s y s t e m of social s e r v i c e s s h o u l d r e m a i n . With the m e t h o d 
of f i n a n c i n g now v i r t u a l l y a s e t t l e d i s s u e , at l e a s t 
until 1 9 7 2 , the C o m m o n w e a l t h ' s a t t e n t i o n was turned to 
i m p r o v i n g the e x i s t i n g age p e n s i o n s c h e m e . C o n c u r r e n t l y 
w i t h the r a p i d e x p a n s i o n of Federal r e v e n u e came a 
p e r i o d of i n t e n s e l e g i s l a t i v e a c i t i v i t y aimed a t , f i r s t , 
r e m o v i n g the m a n y a n o m a l i e s from the e l i g i b i l i t y c r i t e r i a , 
e s p e c i a l l y the m e a n s t e s t ; and s e c o n d l y , p r o v i d i n g m o r e 
and l a r g e r b e n e f i t s for the a g e d . 
PART II 
HE AUSTRALIAN AGE PENSION SCHEME: 
1908 - 1972 
7. THE ELIGIBILITY TESTS: 1908 - 1972 
INTRODUCTION 
The Australian age pension scheme has always contained 
a number of eligibility tests. In 1908 a successful 
pension applicant had to satisfy tests relating to age, 
income and property, race and nationality, residency, 
morality and domicile. Initially there entry requirements 
were quite restrictive, but, over the years most have been 
substantially modified, and this has allowed an increasing 
proportion of the aged community to participate in the 
scheme. 
This chapter is concerned with the entry requirements 
of the Australian age pension scheme. It begins by 
examining their initial form. Then, the various changes 
that were made up to 1972 are itemized. Finally, the 
effect that these changes had on the growth in the number 
of age pensioners between 1911 and 1972 is estimated. 
C O m O N W E A L T H POLICY IN 1908 
In chapter 3 the point was made that one of the 
initial objectives of the Australian age pension scheme 
was to provide assistance only to the "deserving aged poor". 
The entry requirements decided upon in 1908 were designed 
to achieve this goal. There seemed to be a broad consensus 
of opinion within the Australian community in the 1900s 
about who should not receive an age pension. Thus, aliens. 
Aborigines, Asians, Africans and the natives of the Pacific 
Islands and New Zealand were excluded almost without 
consideration. In addition, the principle of having a 
residency, a morality, a domiciliary, and a means test 
was never seriously challenged. To participate in the 
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p e n s i o n s c h e m e , t h e n , an a p p l i c a n t had to s a t i s f y the 








S i x t y - f i v e y e a r s of age and o v e r ; 
B r i t i s h s u b j e c t of at least t h r e e y e a r s s t a n d i n g , 
but s p e c i f i c a l l y e x c l u d i n g A b o r i g i n e s , A s i a n s 
( e x c e p t those born in A u s t r a l i a ) , A f r i c a n s and 
n a t i v e s of the P a c i f i c Islands and New Z e a l a n d ; 
C o n t i n u o u s r e s i d e n c y in A u s t r a l i a for at 
l e a s t t w e n t y - f i v e y e a r s , a p a r t from " o c c a s i o n a l 
a b s e n c e s " (which, in t o t a l , c o u l d not e x c e e d 
ten per cent of the total r e s i d e n c y p e r i o d ) , 
and r e s i d e n c y upon a p p l i c a t i o n ; 
P r o p e r t y v a l u e d at less than $ 6 2 0 ; and an 
i n c o m e of less than $2.00 a w e e k , e x c l u d i n g 
c a s h b e n e f i t s f r o m F r i e n d l y S o c i e t i e s , T r a d e 
U n i o n s and P r o v i d e n t S o c i e t i e s , and a f t e r 
a l l o w i n g for a board d e d u c t i o n of 50c a w e e k ; 
"Good C h a r a c t e r " and 
(a) not h a v e , w i t h o u t "just c a u s e " , e i t h e r 
d e s e r t e d s p o u s e or f a m i l y , or f a i l e d to m a i n -
tain s p o u s e or f a m i l y , for a p e r i o d of m o r e 
than t w e l v e m o n t h s during the five y e a r s 
i m m e d i a t e l y prior to making a p p l i c a t i o n ; 
or, (b) not have d e p r i v e d self of any p r o p e r t y 
or i n c o m e to p a r t i c i p a t e in the s c h e m e ; and, 
Eat be an inmate of any of the f o l l o w i n g 
i n s t i t u t i o n s : 
(a) a b e n e v o l e n t a s y l u m ; 
(b) a general hospi tal ; 
(c) a hospital for the i n s a n e ; or 
(d) a gaol . 
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T h e C a l c u l a t i o n of the E x c l u s i o n M e a n s T e s t 
Of all the e l i g i b i l i t y tests the e x c l u s i o n m e a n s 
t e s t has a l w a y s been the m o s t c o m p l e x . For this r e a s o n 
it is u s e f u l to e x p l a i n how this t e s t was i n i t i a l l y 
c a l c u l a t e d b e f o r e d e s c r i b i n g the v a r i o u s c h a n g e s t h a t have 
been m a d e to i t . 
S i n c e the C o m m o n w e a l t h G o v e r n m e n t w a n t e d to take into 
c o n s i d e r a t i o n both the v a l u e of p r o p e r t y o w n e d by a p e n s i o n 
a p p l i c a n t and his i n c o m e , a c o m p l i c a t e d e x c l u s i o n m e a n s 
t e s t w a s a d o p t e d in 1 9 0 8 . To f u l l y a p p r e c i a t e how it was 
c a l c u l a t e d two e x a m p l e s need to be l o o k e d at b e f o r e the 
c o m p l i c a t i o n s are i n t r o d u c e d . 
For the f i r s t e x a m p l e a s s u m e t h a t a p e n s i o n a p p l i c a n t 
o w n e d no p r o p e r t y but did r e c e i v e an i n c o m e . He c o u l d 
gain the maximum p e n s i o n only if his " n o n - e x e m p t i n c o m e " 
( t h a t i s , his total i n c o m e less that p a r t of it w h i c h was 
d e e m e d to be e x e m p t u n d e r the p e n s i o n l e g i s l a t i o n ) did not 
e x c e e d the " m a x i m u m p e n s i o n income l i m i t " (that i s , the 
m a x i m u m a m o u n t of n o n - e x e m p t i n c o m e a l l o w a b l e in c o n j u n c t i o n 
w i t h the maximum p e n s i o n ) . If it d i d , then the maximum 
p e n s i o n w a s r e d u c e d by the a m o u n t of t h a t e x c e s s . ^ T h i s 
m e a n t t h a t o n c e the a p p l i c a n t ' s n o n - e x e m p t i n c o m e was equal 
to the sum of the maximum -pension and the maximum pension 
income limit he w a s e x c l u d e d from p a r t i c i p a t i n g in the 
A u s t r a l i a n age p e n s i o n s c h e m e . A l g e b r a i c a l l y , the m a x i m u m 
e x c l u s i o n i n c o m e l i m i t can be e x p r e s s e d as: 
S . 2 1 (1) o f A c t 17 o f 1 9 0 8 p r o v i d e d t h a t , 
" T h e a m o u n t o f a p e n s i o n s h a l l . . . n o t e x c e e d t h e 
r a t e o f T w e n t y - s i x p o u n d s p e r a n n u m i n a n y e v e n t , 
n o r s h a l l i t b e a t s u c h a r a t e , a s w i l l m a k e t h e 
p e n s i o n e r ' s i n c o m e , t o g e t h e r w i t h t h e p e n s i o n , exceed 
F i f t y - t w o p o u n d s p e r a n n u m " . ( A u t h o r ' s e m p h a s i s . ) 
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Ye = Ym + Mp --- (1) 
w h e r e Ye is the maximum exclusion income limit; 
Ym is the maximum pension income limit; a n d , 
Mp is the maximum p e n s i o n . 
The second simple example requires the assumption 
that a pension a p p l i c a n t received no income but did own 
p r o p e r t y . He could gain the maximum pension only if the 
value of his " n o n - e x e m p t property" (that is, the total 
value of his property less any part of it deemed to be 
exempt under the pension legislation) did not exceed the 
"maximum pension property limit" (that is, the maximum 
value of n o n - e x e m p t property allowable in conjunction 
with the maximum p e n s i o n ) . If it d i d , then the maximum 
pension was reduced by $2 for every complete $20 of that 
e x c e s s . This meant that once the value of the applicant's 
n o n - e x e m p t property exceeded the sum of ten times the 
m a x i m u m annual pension plus the maximum pensions property 
l i m i t , he was excluded from the Australian age pension 
s c h e m e . A l g e b r a i c a l l y this simple exclusion property 
limit (Pe) can be expressed a s : 
Pe = 10 Mp^ + Pm --- (2) 
where Mp^ is the maximum annual pension; a n d , 
Pm is the maximum pension property l i m i t . 
H o w e v e r , the pension legislation also specified a statutonj 
maximum exclusion property l i m i t , that is, a maximum value 
for Pe. (There was no corresponding statutory maximum for 
the e x c l u s i o n income limit.) 
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W h e n a p e n s i o n a p p l i c a n t both o w n e d p r o p e r t y and 
r e c e i v e d an i n c o m e , the e x c l u s i o n means tests b e c a m e m o r e 
c o m p l e x . F i r s t , the value of the a p p l i c a n t ' s n o n - e x e m p t 
p r o p e r t y d e t e r m i n e d the a m o u n t of n o n - e x e m p t income that 
w o u l d e x c l u d e him from the A u s t r a l i a n age p e n s i o n s c h e m e . 
T h u s , the e x c l u s i o n income limit (Ye) b e c a m e : 
Ye = Ym + Mp^ - '1 Am --- (3) 
w h e r e Am is the value of n o n - e x e m p t p r o p e r t y owned 
by the a p p l i c a n t in e x c e s s of the m a x i m u m 
p e n s i o n p r o p e r t y l i m i t . 
C l e a r l y , f o r any value of Ym and M p ^ , Ye w i l l be m a x i m i z e d 
w h e n Am = 0 . S e c o n d l y , the a p p l i c a n t ' s n o n - e x e m p t income 
d e t e r m i n e d the a m o u n t of n o n - e x e m p t p r o p e r t y that w o u l d 
e x c l u d e him from the s c h e m e . T h u s , the e x c l u s i o n p r o p e r t y 
l i m i t , for all v a l u e s up to the s t a t u t o r y m a x i m u m , b e c a m e : 
Pe = 10 [Mp® - Y®] + Pm --- (4) 
w h e r e Y^ is the a m o u n t of n o n - e x e m p t a n n u a l income 
r e c e i v e d by the a p p l i c a n t in e x c e s s of the 
m a x i m u m p e n s i o n income l i m i t . 
To be e l i g i b l e to p a r t i c i p a t e in the A u s t r a l i a n age 
p e n s i o n s c h e m e in 1908 an a p p l i c a n t had to s a t i s f y both the 
e x c l u s i o n i n c o m e and the e x c l u s i o n p r o p e r t y t e s t s . 
The D e t e r m i n a t i o n of the E x c l u s i o n Income and P r o p e r t y 
L i m i t s in 1908 
The p u b l i c e v i d e n c e a v a i l a b l e seems to s u g g e s t that 
of all the i n i t i a l e l i g i b i l i t y r e q u i r e m e n t s only the 
e x c l u s i o n m e a n s tests were d i s c u s s e d in any d e t a i l , e i t h e r 
i n s i d e or o u s i d e P a r l i a m e n t , p r i o r to the e n a c t i n g of the 
1908 p e n s i o n l e g i s l a t i o n . The most d e t a i l e d c o n s i d e r a t i o n 
c a m e from the 1906 Royal C o m m i s s i o n on O l d - a g e P e n s i o n s . 
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How m u c h i n c o m e s h o u l d a p e n s i o n e r be a l l o w e d to 
r e c e i v e in c o n j u n c t i o n w i t h the maximum p e n s i o n ? T h a t 
w a s one c r u c i a l q u e s t i o n w i t h w h i c h the Royal C o m m i s s i o n 
had to g r a p p l e . D u r i n g the c o u r s e of its h e a r i n g s , the 
C o m m i s s i o n was f r e q u e n t l y a d v i s e d that an age p e n s i o n 
w a s , in f a c t , a w a g e s u b s i d y w h i c h w o u l d a l l o w p e n s i o n e r s 
to c o m p e t e u n f a i r l y for the l i m i t e d e m p l o y m e n t o p p o r t u n i t i e s 
w i t h the " o r d i n a r y w o r k e r " . ^ The C o m m i s s i o n ' s t h i n k i n g 
on the m a x i m u m p e n s i o n i n c o m e l i m i t seems to have been 
d o m i n a t e d by t h i s s u g g e s t i o n . W h a t it e n d e a v o u r e d to 
d e t e r m i n e w a s the a m o u n t t h a t a m a x i m u m p e n s i o n r e c i p i e n t 
c o u l d earn w i t h o u t c o m p e t i n g u n f a i r l y with the " o r d i n a r y 
w o r k e r " a n d , t h e r e b y , w i t h o u t d e p r e s s i n g w a g e s . ^ Of the 
t h i r t y - t h r e e w i t n e s s e s q u e s t i o n e d on t h i s , o n l y one 
s u g g e s t e d t h a t the limit s h o u l d be n i l . The m a j o r i t y 
r e c o m m e n d e d t h a t it s h o u l d be b e t w e e n 20c and $ 1 . 0 0 a 
week.'' The Royal C o m m i s s i o n d e c i d e d upon the l a t t e r 
a m o u n t , w h i c h m e a n t t h a t , w i t h a m a x i m u m p e n s i o n of $ 1 . 0 0 
a w e e k , the m a x i m u m e x c l u s i o n i n c o m e limit was f i x e d at 
$ 2 . 0 0 a w e e k . 
W h a t of the p r o p e r t y e x c l u s i o n l i m i t ? The 1906 Royal 
C o m m i s s i o n s e e m s to have d e c i d e d that a p p l i c a n t s w i t h 
p r o p e r t y the v a l u e of w h i c h , if s o l d , w o u l d p u r c h a s e an 
2 Commonwealth of Australia, Royal Commission on Old-
Age Pensions, Minutes of Evidence, (1906), pp.29, 33, 40, 
44, 52, 92, 175, 220, 231, 277, and 279. 
3 That this was, in fact, the intitial basis of the 
income test was confirmed some years after the scheme 
was introduced (Commonwealth Parliamentary Debates, 
(CPD), (1916), Vol. 80, p.9138). 
4 Commonwealth of Australia, Royal Commission on Old-age 
Pensions, Minutes of Evidence, (1906), pp.3, 29, 34, 
35, 44, 45, 92, 110, 117, 143, 150, 156, 206, 209 and 293 
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a n n u i t y s u f f i c i e n t to s u p p o r t a man in his old age s h o u l d 
n o t r e c e i v e a p e n s i o n . O n l y two w i t n e s s e s o f f e r e d the 
Royal C o m m i s s i o n any a d v i c e on the level of the e x c l u s i o n 
p r o p e r t y l i m i t . One r e c e o m m e n d e d t h a t it s h o u l d be $ 3 8 0 . ^ 
The o t h e r a r g u e d t h a t all p r o p e r t y v a l u e d in e x c e s s of $100 
s h o u l d be t r a n s f e r r e d to the C o m m o n w e a l t h if a p e n s i o n 
a p p l i c a n t w a s g r a n t e d a p e n s i o n . ^ The C o m m i s s i o n d e c i d e d 
t h a t the l i m i t s h o u l d be $ 6 2 0 , w h i c h s u g g e s t s that the 
C o m m i s s i o n b e l i e v e d , s o m e w h a t u n r e a l i s t i c a l l y , t h a t ten 
per c e n t w a s n o t an u n r e a s o n a b l e rate of i n t e r e s t for 
p r o p e r t y o w n e r s to e x p e c t upon t h e i r r e t i r e m e n t . ^ 
C H A N G E S TO T H E E L I G I B I L I T Y T E S T S : 1909 - 1972 
S i n c e the A u s t r a l i a n age p e n s i o n s c h e m e c a m e into 
o p e r a t i o n on July 1 1909, n u m e r o u s c h a n g e s have been m a d e 
to its e n t r y r e q u i r e m e n t s . V i r t u a l l y all of t h e s e e x t e n d 
the s c h e m e ' s c o v e r a g e . It is to t h e s e that a t t e n t i o n 
is now t u r n e d . 
T h e A g e T e s t 
O n l y one c h a n g e has o c c u r r e d to the age t e s t , and that 
h a p p e n e d q u i t e q u i c k l y . P r o v i s i o n w a s m a d e in the 1908 A c t 
for the m i n i m u m p a r t i c i p a t o r y age for f e m a l e s to be 
l o w e r e d to s i x t y , when C o m m o n w e a l t h f i n a n c e s p e r m i t t e d , 
w h i c h s u b s e q u e n t l y o c c u r r e d on D e c e m b e r 12 1 9 1 0 . 
5 I b i d . , p . 4 2 . 
6 I b i d . , p . 2 3 8 , 
7 C o m m o n w e a l t h o f A u s t r a l i a , R o y a l C o m m i s s i o n o n O l d - a g e 
P e n s i o n s , R e p o r t , ( 1 9 0 6 ) , p . x i i i . 
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The R a c e - N a t i o n a l i t y Test 
Up to 1972 six c h a n g e s w e r e made to r a c e - n a t i o n a 1 i t y 
t e s t , but o n l y two o c c u r r e d b e f o r e the Second World W a r . 
The f i r s t , in 1 9 1 2 , i n v o l v e d the removal of the r e s t r i c t i o n 
that o n l y a n a t u r a l i z e d s u b j e c t of at least three y e a r s 
s t a n d i n g could o b t a i n an age p e n s i o n . This m e a n t that all 
n a t u r a l i z e d c i t i z e n s became eligible for a p e n s i o n . ® In 
1926 there was a m i n o r e x t e n s i o n of the s c h e m e ' s c o v e r a g e 
when u n n a t u r a l i z e d Indians who were born in B r i t i s h India 
w e r e a l l o w e d to p a r t i c i p a t e . ^ This a m e n d m e n t was the 
r e s u l t of p r e s s u r e being exerted on A u s t r a l i a by the British 
as e a r l y as the Imperial War C o n f e r e n c e s of 1 9 1 8 . ^° 
In the early 1940s two more changes were m a d e . F i r s t , 
all B r i t i s h s u b j e c t s were allowed to p a r t i c i p a t e in the 
s c h e m e under the 1941 a m e n d m e n t . ^ ^ S e c o n d l y , under the 
1942 a m e n d m e n t , Kanaka natives who were of "good c h a r a c t e r 
and i n t e l l i g e n c e " , and who were " c i v i l i z e d " ; and a b o r i g i n e s 
who w e r e e x e m p t from the p r o v i s i o n s of any State Law 
r e l a t i n g to their control and who were of "good c h a r a c t e r 
and i n t e l l i g e n c e " were allowed to receive a p e n s i o n . ^ ^ 
The e l i g i b i l i t y of a b o r i g i n e s thus d e p e n d e d , in p a r t , 
upon the p o s s e s s i o n of a " c e r t i f i c a t e of e x e m p t i o n " from 
c e r t a i n State L a w s , but this proved to be a d m i n i s t r a t i v e l y 
i n e f f i c i e n t and i n e q u i t a b l e because of the d i f f e r i n g 
8 A c t 27 of 1 9 1 2 . 
9 A c t 44 o f 1 9 2 6 . 
10 S e e C P D , ( 1 9 2 6 ) , V o l . 1 1 4 , p . 4 9 5 6 . A m a x i m u m o f 2 0 0 
p e o p l e w e r e i m m e d i a t e l y e l i g i b l e to r e c e i v e an a g e 
p e n s i o n b e c a u s e of t h i s a m e n d m e n t ( i b i d ) . 
1 1 A c t 4 8 of 1 9 4 1 . 
12 A c t 3 of 1 9 4 2 . 
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p o l i c i e s f o l l o w e d by e a c h S t a t e . In V i c t o r i a , f o r 
e x a m p l e , t h e r e w a s no l e g a l p r o v i s i o n f o r the i s s u i n g of 
s u c h c e r t i f i c a t e s . In t h e s e c i r c u m s t a n c e s , w h e t h e r a 
V i c t o r i a n a b o r i g i n e r e c e i v e d a p e n s i o n d e p e n d e d u p o n his 
c h a r a c t e r , his i n t e l l i g e n c e a n d e x t e n t of his s o c i a l 
d e v e l o p m e n t , all of w h i c h w e r e d i f f i c u l t to j u d g e b e c a u s e 
o f w i d e l y d i f f e r i n g c u l t u r a l s t a n d a r d s w i t h i n t h e a b o r i g i n a l 
c o m m u n i t y . ^ ^ F r o m F e b r u a r y 1 9 6 0 , h o w e v e r , all a b o r i g i n e s , 
e x c e p t " . . . t h o s e w h o f o l l o w a m o d e of l i f e t h a t i s , in 
the o p i n i o n of t h e D i r e c t o r - G e n e r a l of S o c i a l S e r v i c e s , 
n o m a d i c or p r i m i t i v e " , b e c a m e e l i g i b l e to r e c e i v e a g e 
p e n s i o n b e n e f i t s . ^ " ^ 
T h e f i n a l a l t e r a t i o n to the r a c e - n a t i o n a l i t y t e s t 
w a s m a d e in 1 9 6 6 , w h e n , as a m e a n s of e n c o u r a g i n g f a m i l y 
. m i g r a t i o n , all a l i e n s b e c a m e e l i g i b l e for a p e n s i o n . ^ ^ 
T h e R e s i d e n c y T e s t 
B e t w e e n 1 9 0 9 a n d 1 9 7 2 t h e r e s i d e n c y e n t r y r e q u i r e m e n t 
w a s c h a n g e d on s e v e n o c c a s i o n s . T h e f i r s t o c c u r r e d s o o n 
T l F o r f u l l d e t a i l s s e e D e p a r t m e n t of S o c i a l S e r v i c e s 
( D S S ) , A n n u a l R e p o r t , (1959 - 6 0 ) , p p . 5 - 6 . 
14 I b i d . , p . 6 . 
T h e D i r e c t o r - G e n e r a l w e n t o n : 
" W h i l e no h a r d a n d f a s t r u l e h a s b e e n l a i d d o w n for 
t h e p r e s e n t , t h e g e n e r a l p o l i c y is t h a t , w h e r e an 
a b o r i g i n e is in f a c t r e s i d i n g on a m i s s i o n s t a t i o n 
or Government S e t t l e m e n t in a r e m o t e a r e a a n d t h e 
m i s s i o n s t a t i o n or s e t t l e m e n t a c c e p t s f u l l r e s p o n -
s i b i l i t y f o r h i s m a i n t e n a n c e a n d w e l f a r e , he w i l l n o t 
be r e g a r d e d as m o n a d i c or p r i m i t i v e so l o n g as he 
r e m a i n s w i t h i n t h e s p h e r e of i n f l u e n c e of t h a t m i s s i o n 
s t a t i o n or S e t t l e m e n t . T h i s w i l l a p p l y n o t w i t h s t a n d i n g 
t h e f a c t t h a t h i s l i f e m a y b e to a l a r g e e x t e n t 
g o v e r n e d by t r i b a l l a w s a n d c u s t o m s , a n d t h a t for p a r t 
of t h e y e a r h e is a b s e n t on a n n u a l ' w a l k a b o u t ' " ( I b i d ) . 
15 A c t 41 o f 1 9 6 6 ; s e e C P D , ( 1 9 6 6 ) , H ^ R . 5 2 , p p . 9 3 3 - 4 . 
O n l y 4 7 4 p e o p l e r e c e i v e d p e n s i o n s a s a r e s u l t of t h i s 
a m e n d m e n t ( D S S , A n n u a l R e p o r t , ( 1 9 6 6 - 7 ) , p p . 7 - 8 ) . 
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a f t e r t h e age p e n s i o n s c h e m e c o m m e n c e d w h e n the m i n i m u m 
c o n t i n u o u s r e s i d e n c y p e r i o d w a s r e d u c e d f r o m t w e n t y - f i v e 
to t w e n t y y e a r s . T h i s w a s d e s i g n e d to b r i n g the A u s t r a l i a n 
s c h e m e i n t o l i n e w i t h t h o s e o p e r a t i n g in V i c t o r i a and 
Q u e e n s l a n d , so as to a l l o w the t r a n s f e r of all S t a t e 
p e n s i o n e r s . ^ ^ A l o n g p e r i o d then l a p s e d b e f o r e the n e x t 
a m e n d m e n t w a s m a d e . 
F r o m 1 9 4 3 the m i n i m u m c o n t i n u o u s r e s i d e n c y p e r i o d 
c o n d i t i o n w a s w a i v e d for p e o p l e w h o w e r e r e s i d e n t s of 
New Z e a l a n d i m m e d i a t e l y p r i o r to b e c o m i n g r e s i d e n t s of 
A u s t r a l i a . ^ ^ T h e d e s i r a b i l i t y of a r e c i p r o c a l a g r e e m e n t 
w i t h N e w Z e a l a n d w a s f i r s t m o o t e d in 1 9 1 3 , and f r o m t i m e 
18 
to t i m e s i n c e t h e n . B u t A u s t r a l i a e x p r e s s e d r e l u c t a n c e 
at s u c h an a g r e e m e n t , f e a r i n g t h a t m o r e New Z e a l a n d e r s 
t h a n A u s t r a l i a n s w o u l d t a k e a d v a n t a g e of i t . The q u e s t i o n 
of r e c i p r o c i t y w a s r a i s e d a g i n in 1938 by the New Z e a l a n d 
M i n i s t e r for S o c i a l S e c u r i t y and I n t e r n a l A f f a i r s , b u t 
a g a i n w i t h o u t s u c c e s s . H o w e v e r , in the f o l l o w i n g y e a r , 
A u s t r a l i a , p r o m p t e d by the n e e d to f o s t e r a c l o s e r 
r e l a t i o n s h i p w i t h New Z e a l a n d at a t i m e of w a r , d e c i d e d , 
in p r i n c i p l e , t h a t some kind of r e c i p r o c a l a g r e e m e n t s h o u l d 
be s i g n e d . B u t f u r t h e r d e l a y s f o l l o w e d . F i n a l l y , in 
F e b r u a r y 1 9 4 3 , the New Z e a l a n d P r i m e M i n i s t e r s u g g e s t e d 
t h a t the m a t t e r be r a i s e d y e t a g a i n , this t i m e by the 
C h a i r m a n of the New Z e a l a n d S o c i a l S e c u r i t y C o m m i s s i o n w h o 
w a s t h e n v i s i t i n g A u s t r a l i a . S o o n a f t e r , an a g r e e m e n t , 
w h i c h r e m a i n e d e f f e c t i v e until J u l y 1949 w a s s i g n e d . A 
T e Act 3 of 1909; see CPD, (1909), Vol. 50, p . 1955. 
1 7 u p t o 1 9 4 9 o n l y 6 4 5 p e o p l e t o o k a d v a n t a g e o f t h i s 
a r r a n g e m e n t ( D S S , A n n u a l R e p o r t , a 9 4 8 - 9) , p . 1 5 ) . 
1 8 D S S , A n n u a l R e p o r t , ( 1 9 4 3 - 4) , p . 4 . 
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new and more liberal agreement was then n e g o t i a t e d . It 
p r o v i d e d , among other t h i n g s , that 
"a person residing in Australia [who was previously 
a resident of New Zealand] shall not be e n t i t l e d . . . 
to receive an age pension. ..unless that p e r s o n , 
if residing in New Z e a l a n d , would have been 
qualified under the Social Security Act on 
residential grounds to receive an age b e n e f i t . 
Three further changes were made to the residency test 
in the late 1940s and early 1950s. First, the Commonwealth 
decided in 1947 that any "occasional absences" which were 
attributable to the War (provided that for the purposes of 
Australian income tax the person was still considered an 
Australian resident) would not be included in the calculation 
of the minimum continuous residency p e r i o d . S e c o n d l y , 
.in 1952 a person who had not resided continuously in 
Australia for twenty years became r e s i d e n t i a r y qualified 
if, f i r s t , he had lived in Australia for a total of 
eighteen y e a r s ; s e c o n d l y , his "occasional absences" did 
not exceed two years at any one time; and t h i r d l y , his 
"occasional absences" did not exceed, in total, half the 
period by which his total residency exceeded eighteen years 
F i n a l l y , following a rapid influx of British m i g r a n t s , 
Australia signed a reciprocal agreement with the United 
Kingdom in July 1954 which covered the whole spectrum of 
21 
1 9 s t a t u t o r y R u l e N o . 42 o f 1 9 4 9 , S . 8 , u n d e r S o c i a l 
S e r v i c e s C o n s o l i d a t i o n A c t 1 9 4 7 - 4 8 , e f f e c t i v e J u n e 
30 1 9 4 9 , ( f o r d e t a i l s s e e D S S A n n u a l R e p o r t , ( 1 9 4 8 - 9 ) , 
p p 14 - 1 6 ) . T h r o u g h o u t t h e 1 9 5 0 s s o m e 3 0 0 t o 4 0 0 
p e n s i o n s w e r e g r a n t e d e a c h y e a r u n d e r t h i s a g r e e m e n t . 
D u r i n g t h e 1 9 6 0 s t h i s n u m b e r f e l l t o a r o u n d 1 0 0 a y e a r . 
2 0 A c t 2 6 o f 1 9 4 7 . 
2 1 A c t 4 1 o f 1 9 5 2 . 
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s o c i a l s e r v i c e s . ^ ^ T h i s p r o v i d e d t h a t f o r m e r r e s i d e n t s of 
the U n i t e d K i n d o m w h o took up p e r m a n e n t r e s i d e n c e in A u s t -
r a l i a w o u l d h a v e the r e s i d e n c y r e q u i r e m e n t w a i v e d . ^ ^ 
A n o t h e r p r o d u c t of A u s t r a l i a ' s p o s t - w a r i m m i g r a t i o n p r o g r a m m e 
w a s the g r o w i n g d e m a n d , f r o m the mid 1 9 5 0 s , for a r e d u c t i o n 
in the m i n i m u m c o n t i n u o u s r e s i d e n c y p e r i o d . 
By the e a r l y 1960s p r e s s u r e from such b o d i e s as the 
C o m m o n w e a l t h I m m i g r a t i o n A d v i s o r y C o u n c i l , the M i g r a t i o n 
P l a n n i n g C o u n c i l and the Good N e i g h b o u r Council for a r e d u c t i o n 
in the residency t e s t was q u i t e i n t e n s e . P r i m e M i n i s t e r 
M e n z i e s p r o m i s e d to r e d u c e the m i n i m u m r e s i d e n c y p e r i o d 
2 5 
d u r i n g the 1951 e l e c t i o n c a m p a i g n . The f o l l o w i n g y e a r saw 
two i m p o r t a n t c h a n g e s m a d e . F i r s t , the m i n i m u m c o n t i n u o u s 
r e s i d e n c y p e r i o d w a s h a l v e d to ten y e a r s . ^ ^ S e c o n d l y , w h e r e 
a p e r s o n had m o r e than one p e r i o d of r e s i d e n c y in A u s t r a l i a , 
and w h e r e the l o n g e s t p e r i o d of r e s i d e n c y is b e t w e e n five 
and ten y e a r s , and w h e r e the a g g r e g a t e of t h e s e p e r i o d s 
e x c e e d s ten y e a r s , then the ten y e a r m i n i m u m c o n t i n u o u s 
2 7 
r e s i d e n c y p e r i o d is r e d u c e d by the a m o u n t of t h a t e x c e s s . 
2 1 S e e D S S , A n n u a l R e p o r t , ( 1 9 4 9 - 5 0 ) , p . 1 9 . F o r f u l l 
d e t a i l s o f t h e d i f f i c u l t i e s w h i c h h a d t o b e o v e r c o m e 
b e f o r e a n y a g r e e m e n t c o u l d b e s i g n e d s e e R e p o r t o f C o m m o n -
w e a l t h C o n f e r e n c e o n N a t i o n a l I n s u r a n c e , ( M a y 1 9 4 7 ) , p a s s i m . 
2 3 F o r d e t a i l s s e e D S S , A n n u a l R e p o r t , ( 1 9 5 2 - 3 ) , p p . 1 9 -
2 2 . A " p e r m a n e n t r e s i d e n t " i s a p e r s o n w h o i s l i k e l y 
t o r e m a i n i n A u s t r a l i a f o r a l e a s t 3 y e a r s ( s e e S t a t u t o r y 
R u l e N o . 8 o f 1 9 5 4 , a s m o d i f i e d b y S . R . N o . 3 0 o f 1 9 5 8 
a n d N o . 8 5 o f 1 9 6 2 ) . T h e n u m b e r o f a g e p e n s i o n s g r a n t e d 
u n d e r t h i s a g r e e m e n t h a s i n c r e a s e d s t e a d i l y s i n c e 1 9 5 4 , 
r e a c h i n g 1 0 , 0 0 0 i n 1 9 7 2 . 
2 4 C P D , ( 1 9 6 2 ) , H . R . 3 4 , p . 1 1 9 ; s e e a l s o , ( 1 9 6 1 ) , H . R . 3 2 , 
p p . 1 1 9 4 - 5 . 
2 5 C P D , ( 1 9 6 2 ) , H . R . 3 4 , p p . 3 3 - 4 . 
2 6 A c t 1 o f 1 9 6 2 . 
2 7 I t h a s b e e n e s t i m a t e d t h a t t h e 1 9 6 2 a m e n d m e n t a l l o w e d 2 , 3 0 0 
p e o p l e t o i m m e d i a t e l y r e c e i v e a p e n s i o n ( D S S , A n n u a l  
R e p o r t , ( 1 9 6 2 - 3 ) , p p . 4 - 5 . 
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T h e E x c l u s i o n M e a n s T e s t 
M a n y c h a n g e s have been m a d e to the e x c l u s i o n m e a n s 
t e s t (that i s , the a m o u n t of n o n - e x e m p t i n c o m e and p r o p e r t y 
t h a t w o u l d e x c l u d e a p e n s i o n a p p l i c a n t from p a r t i c i p a t i n g 
in the A u s t r a l i a n age p e n s i o n s c h e m e ) , and they can be 
g r o u p e d as f o l l o w s : 
(1) i n c r e a s e s in the m a x i m u m e x c l u s i o n i n c o m e and 
p r o p e r t y limits between 1909 and 1 9 6 0 ; 
(2) the i n t r o d u c t i o n of the e x c l u s i o n m e a n s -
a s - a s s e s s e d in 1961; 
(3) a l t e r a t i o n s to the d e f i n i t i o n of n o n - e x e m p t 
i n c o m e and p r o p e r t y ; a n d , 
(4) c h a n g e s in the a d m i n i s t r a t i o n of the e x c l u s i o n 
m e a n s t e s t . 
It is to these that a t t e n t i o n is now t u r n e d . 
The M a x i m u m E x c l u s i o n Income L i m i t : 1909 - 1960 
The m a x i m u m e x c l u s i o n income limit was i n c r e a s e d on 
t h i r t y - o n e o c c a s i o n s between 1909 and 1960 (see table 7 . 1 ) . 
From e q u a t i o n (1) it can be seen t h a t this l i m i t i n c r e a s e d 
w h e n e v e r e i t h e r the m a x i m u m p e n s i o n or the m a x i m u m p e n s i o n 
i n c o m e l i m i t i n c r e a s e d . Since both of these c o m p o n e n t 
p a r t s will be e x a m i n e d in the f o l l o w i n g c h a p t e r , they will 
not be looked at h e r e . W h a t is of i n t e r e s t , h o w e v e r , is 
how c h a n g e s in the m a x i m u m e x c l u s i o n income limit c o m p a r e 
w i t h c h a n g e s in the c o s t of l i v i n g . 
B e t w e e n 1909 and 1 9 6 0 , the real value of the m a x i m u m 
e x c l u s i o n i n c o m e l i m i t i n c r e a s e d at an a v e r a g e annual 
rate of 1.2 per c e n t . I f , h o w e v e r , this p e r i o d is sub-
d i v i d e d an i n t e r e s t i n g c o n t r a s t e m e r g e s . The real a v e r a g e 
a n n u a l g r o w t h in this limit b e t w e e n 1909 and 1944 was o n l y 
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T A B L E 7 . 1 
T H E M A X I M U M E X C L U S I O N I N C O M E L I M I T : 1 9 0 9 - 1 9 6 1 
DATE 
E F F E C T I V E L I M I T I N D E X 
($ p e r week) 
1 . 7 . 1 9 0 9 2 . 0 0 100 
1 2 . 1 0 . 1 9 1 6 2 . 2 5 113 
1 . 1 . 1 9 2 0 2 . 5 0 125 
1 3 . 9 . 1 9 2 3 3 . 0 0 150 
8 a 0 . 1 9 2 5 3 . 2 5 163 
2 3 . 7 . 1 9 3 1 3 . 0 0 150 
13 . 8 . 1 9 3 2 2 . 7 5 138 
2 6 . 1 0 . 1 9 3 3 3 . 0 0 150 
4 . 7 . 1 9 3 5 3 , 0 5 153 
2 4 . 9 . 1 9 3 6 3 . 2 0 161 
9 . 1 9 3 7 3 . 2 5 163 
2 6 . 1 2 . 1 9 4 0 3 . 3 5 168 
3 . 4 . 1 9 4 1 3 . 4 0 170 
1 1 . 1 2 . 1 9 4 1 3 . 6 0 180 
2 . 4 . 1 9 4 2 3 . 7 5 188 
1 . 1 0 . 1 9 4 2 3 . 8 0 190 
7 . U 1 9 4 3 3 . 8 5 193 
1 . 4 . 1 9 4 3 3 . 9 0 195 
2 5 . 1 1 . 1 9 4 3 3 . 9 5 198 
5 . 7 . 1 9 4 5 4=50 225 
13 . 8 . 1 9 4 6 5 . 2 5 263 
3 . 7 . 1 9 4 7 5 . 7 5 288 
2 1 . 1 0 o l 9 4 8 7 . 2 5 363 
2 a i . l 9 5 0 8 . 0 0 400 
1 . 1 1 . 1 9 5 1 9 . 0 0 450 
2 . 1 0 . 1 9 5 2 9 . 7 5 488 
2 9 . 1 0 a 9 5 3 1 1 . 0 0 550 
6 . 1 0 . 1 9 5 4 1 4 . 0 0 700 
2 7 . 1 0 . 1 9 5 5 1 5 . 0 0 750 
2 4 . 1 0 . 1 9 5 7 1 5 . 7 5 788 
8 . 1 0 . 1 9 5 9 1 6 . 5 0 825 
1 . 3 . 1 9 6 1 S e p a r a t e e x c l u s i o n i ncome 
S O U R C E : Invalid and Old Age Pensions Aot, 1908 - 1946; 
a n d . Social Services Act, 1947 - 1972. 
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0.06 per c e n t , w h i l e between 1944 and 1960 it was 3.8 per 
c e n t . This c o n t r a s t r e f l e c t s the upturn in the growth of 
real Gross D o m e s t i c P r o d u c t per head that o c c u r r e d in the 
p o s t - W a r p e r i o d . 
Two c h a n g e s of some s i g n i f i c a n c e also o c c u r r e d . F i r s t , 
from 1920 blind age p e n s i o n e r s could receive a pension even 
if they r e c e i v e d a n o n - e x e m p t income of up to $8.50 a w e e k . ^ ® 
This e x c l u s i o n limit was s u b s e q u e n t l y i n c r e a s e d , r e a c h i n g 
$ 2 6 . 0 0 a week in the early 1 9 5 0 s . It w a s , h o w e v e r , a b o l i s h e d 
in 1 9 5 3 . ^ ^ S e c o n d l y , between 1948 and 1955 a s e p a r a t e 
m a x i m u m e x c l u s i o n income limit was applied to n o n - b l i n d age 
p e n s i o n e r s who w e r e r e c e i v i n g war pensions (see table 7 , 2 ) . ^° 
The M a x i m u m E x c l u s i o n Property Limit: 1909 - 1960 
Prior to 1 9 6 0 , only eight changes were made to the 
s t a t u t o r y m a x i m u m e x c l u s i o n property limit (see table 7 . 3 ) . 
The sole a d j u s t m e n t made before the end of the Second World 
War o c c u r r e d in 1 9 2 3 , following a period of rapid inflation 
w h i c h had caused the real value of this limit to fall 
m a r k e d l y . ^ ^ S u b s t a n t i a l changes were m a d e , h o w e v e r , in 
the second half of the 1940s as part of a l o n g - r a n g e plan 
28 A c t 5 3 o f 1 9 2 0 ; O n l y 4 0 0 p e o p l e w e r e g r a n t e d a p e n s i o n 
i m m e d i a t e l y a s a r e s u l t o f t h i s l e g i s l a t i o n ( C P D , ( 1 9 2 0 ) , 
V o l . 9 4 , p p . 6 7 7 3 - 4 ) . 
2 9 U n d e r A c t 4 1 o f 1 9 5 2 . 
3 0 S e e D S S , A n n u a l R e p o r t , ( 1 9 4 8 - 9 ) , p p . 4 - 5 ; f o r f u l l 
d e t a i l s s e e a l s o C P D , ( 1 9 5 5 ) , H . R . 7 , p p . 6 9 1 - 2 . 
3 1 C P D , ( 1 9 2 3 ) , V o l . 1 0 5 , p p . 3 5 5 8 - 6 0 0 . T h e e x t e n t o f t h e 
i n c r e a s e i n t h e e x c l u s i o n p r o p e r t y l i m i t w a s d e t e r m i n e d 
a d m i n i s t r a t i v e c o n s i d e r a t i o n s , n o t i n f l a t i o n . T h e 
T r e a s u r e r , i n 1 9 2 3 , a r g u e d t h a t if t h e l i m i t w a s r a i s e d 
a b o v e $ 8 0 0 , t h e n , g i v e n t h e s i z e o f t h e m a x i m u m p e n s i o n 
a n d t h e m a x i m u m p e n s i o n r e d u c t i o n r a t e , t h e i n c r e a s e d 
c o s t o f i n v e s t i g a t i n g p e n s i o n c l a i m s w o u l d n o t 
j u s t i f y t h e s m a l l p e n s i o n p a y a b l e t o t h o s e w i t h p r o p e r t y 
a b o v e $ 8 0 0 ( i b i d . , p . 3 5 8 6 ) . 
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T A B L E 7 . 2 
THE M A X I M U M E X C L U S I O N INCOME LIMIT 
FOR A G E D PEOPLE WHO R E C E I V E D A WAR P E N S I O N : 
1 9 4 8 - 1 9 5 5 
UNMARRIED MARRIED 
D A T E 
EFFECTIVE 
2 1 . 1 0 . 1 9 4 8 
2 . 1 1 . 1 9 5 0 
1 . 1 1 . 1 9 5 1 
2 . 1 0 . 1 9 5 2 
2 9 . 1 0 . 1 9 5 3 
6 c l 0 . 1 9 5 4 
2 7 . 1 0 . 1 9 5 5 
($ per week) 
9 . 2 5 
10.00 
11.00 
1 2 . 7 5 
1 3 . 7 5 
1 8 . 2 5 
Abolished 
SPOUSE 
NOT AGE OR 
INVALID 
PENSION 
($ per week) 
1 3 . 0 0 
1 3 . 7 5 
1 4 . 7 5 
1 5 . 5 0 
20.00 
2 3 . 5 0 
OTHER 
($ per week) 
1 5 . 2 0 
16.00 
1 7 . 5 0 
1 9 . 0 0 
2 1 . 7 5 
2 6 . 5 0 
SOURCE: Social Services Act, 1947 - 1954 
DATE 
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TABLE 7 . 3 
THE EXCLUSION PROPERTY L I M I T : 1909 - 1961 
EFFECTIVE LIMIT INDEX 
($) 
1. 7 .1909 620 100 
13. 9 .1923 800 129 
13. 8 .1946 1300 210 
21 .10 .1948 1500 242 
2 . 1 0 a 9 5 1 2000 323 
29 .10 .1953 2500 403 
6 . 20 . 1954 3500 565 
15 .10 .1958 4500 726 
1. 3 .1961 Separa te exc l u s i on p r ope r t y 
t e s t a b o l i s h e d . 
SOURCE: Invalid and old Age Pensioners Act, 1906 
and. Social Services Act, 1947 - 1960. 
- 19 46; 
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u n d e r t a k e n by the C h i f l e y L a b o r G o v e r n m e n t to a b o l i s h the 
p r o p e r t y t e s t . ^ ^ T h e s e c h a n g e s had the e f f e c t , h o w e v e r , 
of d o i n g l i t t l e m o r e than r e s t o r i n g the m a x i m u m e x c l u s i o n 
p r o p e r t y l i m i t to its initial real v a l u e . D u r i n g the 1 9 5 0 s , 
t h i s l i m i t w a s f r e q u e n t l y r a i s e d by the M e n z i e s n o n - L a b o r 
G o v e r n m e n t , e s s e n t i a l l y for two r e a s o n s . ^ ^ F i r s t , to 
l e s s e n the p e n a l t y on t h r i f t that a p r o p e r t y t e s t w a s 
b e l i e v e d to i m p o s e . S e c o n d l y , to a s s i s t t h o s e who had 
n e i t h e r n o n - e x e m p t i n c o m e , a p e n s i o n nor any n e g o t i a b l e 
n o n - e x e m p t p r o p e r t y . 
The E x c l u s i o n M e a n s - a s - A s s e s s e d L i m i t : 1961 - 1972 
In 1960 the M e n z i e s G o v e r n m e n t d e c i d e d to m e r g e the 
p r e v i o u s l y s e p a r a t e , but i n t e r r e l a t e d , e x c l u s i o n i n c o m e and 
p r o p e r t y tests by p r o v i d i n g a f o r m u l a w h i c h w o u l d c o n v e r t 
3 4 
n o n - e x e m p t p r o p e r t y into an income e q u i v a l e n t . Thus the 
c o n c e p t of " m e a n s - a s - a s s e s s e d " was i n t r o d u c e d . T h i s w a s 
d e f i n e d as the sum of the annual rate of n o n - e x e m p t i n c o m e 
plus ten per c e n t of the value of n o n - e x e m p t p r o p e r t y o v e r 
$ 4 0 0 . The e x c l u s i o n m e a n s - a s - a s s e s s e d l i m i t (Me) was 
d e t e r m i n e d as f o l l o w s : 
Me = Mp® + Mm --- (5) 
w h e r e Mm is the m a x i m u m p e n s i o n m e a n s - a s - a s s e s s e d 
l i m i t ; a n d , 
M p ^ is the m a x i m u m annual p e n s i o n . 
Thus for the p e n s i o n a p p l i c a n t who o w n e d no n o n - e x e m p t 
p r o p e r t y , the e x c l u s i o n w e e k l y income l i m i t was( ^ ^ ), w h i l e 
3 2 C P D , ( 1 9 4 6 ) , V o l . 1 8 7 , p . 2 4 5 7 ; a n d , ( 1 9 4 7 ) , V o l . 1 9 1 , 
p . 2 4 1 4 . 
3 3 C P D , ( 1 9 5 1 ) , V o l . 2 1 4 , p . I l l ; ( 1 9 5 2 ) , V o l . 2 1 8 , p . 1 1 3 ; 
( 1 9 5 4 ) , H . R . 3 , p p . 1 5 8 7 - 8 ; a n d , ( 1 9 5 8 ) , H . R . 2 1 , 
p p o l 2 4 3 - 4 . 
34 S e e C P D , ( 1 9 6 0 ) , H . R . 2 8 , p p . 1 0 1 5 - 9 . 
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the a p p l i c a n t who r e c e i v e d no n o n - e x e m p t e n c o m e faced an 
e x c l u s i o n p r o p e r t y limit of (10 Me + $ 4 0 0 ) . As a r e s u l t 
of the i n t r o d u c t i o n of this m e r g e d e x c l u s i o n m e a n s test 
in March 1 9 6 1 , the maximum e x c l u s i o n p r o p e r t y limit m o r e 
than d o u b l e d from $4,500 to $ 9 , 2 4 0 , w h i l e the maximum 
e x c l u s i o n income l i m i t i n c r e a s e d by less the three per 
c e n t , from $ 1 6 . 5 0 to $17.00 a w e e k . From e q u a t i o n (5) 
it is c l e a r that Me increased w h e n e v e r e i t h e r Mp^ or 
Mm i n c r e a s e d (see table 7 . 4 . ) , As these will be d i s c u s s e d , 
at l e n g t h , in the next c h a p t e r they will not be c o n s i d e r e d 
h e r e . 
Two f e a t u r e s of table 7 . 4 , which shows how the e x c l u s i o n 
m e a n s - a s - a s s e s s e d limit c h a n g e d between 1961 and 1 9 7 2 , do 
r e q u i r e some c o n s i d e r a t i o n . F i r s t , when the M e n z i e s 
G o v e r n m e n t d e c i d e d , in 1 9 6 3 , to give unmarried p e n s i o n e r s 
$52 a y e a r more than m a r r i e d p e n s i o n s , one of the i m m e d i a t e 
results was to create a d i f f e r e n t e x c l u s i o n m e a n s - a s -
a s s e s s e d limit for m a r r i e d and unmarried pension a p p l i c a n t s . 
As the m a x i m u m pension d i f f e r e n t i a l s u b s e q u e n t l y i n c r e a s e d , 
so did the e x c l u s i o n m e a n s - a s - a s s e s s e d limit d i f f e r e n t i a l . 
By S e p t e m b e r 1 9 7 2 , it had reached $ 4 2 9 . S e c o n d l y , with the 
" t a p e r i n g " of the means test in 1969 (which m e a n t that 
the annual m a x i m u m pension was reduced by only 50 per c e n t , 
r a t h e r than 100 per c e n t , of the amount by which m e a n s - a s -
a s s e s s e d e x c e e d e d the m a x i m u m pension m e a n s - a s - a s s e s s e d 
l i m i t ) the m e t h o d of c a l c u l a t i n g the e x c l u s i o n limit 
b e c a m e : 
Me = 2 Mp®+ Mm --- (6) 
TABLE 7.4 
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ABLE IN CONJUNCTION 
WITH ANY PENSION, 





CONJUNCTION WITH ANY 
PENSION, GIVEN NO 
.NON-EXEMPT INCOME 
{$) ($) 
1. 3. 1961 884 17.00 9, ,240 
5.10.1961 910 17, .50 9 , ,500 
MARRIED 1 JNMARRIED MARRIED UNMARRIED MARRIED UNMARRIEi 
7.11.1963 962 910 18.50 17.50 10,020 9,500 
1.10.1964 988 936 19.00 18.00 10,280 9,760 
13.10.1966 1,040 975 20.00 18.75 10,800 10,650 
30. 6.1967 1,196 1,053 23.00 20.25 12.360 10,930 
10.10.1968 1,248 1.092 24.00 21.00 12,880 11,320 
9.10.1969 2,080 1,820 40.00 35.00 21,200 18,600 
8.10.1970 2,132 1,872 41.00 36.00 21,700 19,120 
8. 4.1971 2,184 1,924 42.00 37.00 22,240 19,640 
7.10.1971 2,314 2,028 44.50 39.00 23,540 20,680 
4. 5.1972 2,418 2,132 46.50 41.00 24,580 21,720 
27. 9.1972 3.120 2,691 60.00 51.75 31,600 27,310 
SOURCE: S o c i a l S e r v i o e s A c t , I 9 6 0 - 1 9 7 2 . 
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The o v e r a l l e f f e c t of t h e s e c o m p u t a t i o n a l c h a n g e s , and 
the v a r i o u s a d j u s t m e n t s t h a t h a v e been m a d e to the m a x i m u m 
p e n s i o n and the m a x i m u m p e n s i o n m e a n s - a s - a s s e s s e d l i m i t , 
w a s t h a t the e x c l u s i o n m e a n s - a s - a s s e s s e d l i m i t i n c r e a s e d 
m o r e than t h r e e - f o l d up to 1 9 7 2 . T h i s c l e a r l y i n d i c a t e s 
the v i g o u r w i t h w h i c h s u c c e s s i v e L i b e r a l - C o u n t r y P a r t y 
G o v e r n m e n t s a p p r o a c h e d the a b o l i t i o n of the e x c l u s i o n 
m e a n s t e s t in the 1 9 6 0 s . 
The D e f i n i t i o n of N o n - E x e m p t I n c o m e 
By c h a n g i n g the definition of n o n - e x e m p t i n c o m e , 
the level of total i n c o m e ( t h a t i s , e x e m p t p l u s n o n - e x e m p t 
i n c o m e ) w h i c h w o u l d e x c l u d e a p e n s i o n a p p l i c a n t f r o m the 
a g e p e n s i o n s c h e m e w o u l d a l s o c h a n g e . ( A p p e n d i x A 
c o n t a i n s a full c h r o n o l o g i c a l l i s t of all such c h a n g e s 
m a d e b e t w e e n 1909 and 1 9 7 2 . ) It is p o s s i b l e to gain a 
b r o a d o v e r v i e w of t h e s e c h a n g e s if they are c l a s s i f i e d 
a c c o r d i n g to the g r o u p in the a g e d c o m m u n i t y t h a t they 
a f f e c t e d . 
Up to the 1940s f i v e small g r o u p s f o u n d the p e n s i o n 
e a s i e r to o b t a i n as a r e s u l t of c h a n g e s in the d e f i n i t i o n 
of n o n - e x e m p t i n c o m e . B o a r d e r s b e n e f i t e d w h e n the i n c o m e 
d e d u c t i o n for b o a r d i n c r e a s e d from 50c to $ 1 . 2 5 a w e e k 
b e t w e e n 1908 and 1 9 2 3 . A g e d e x - s e r v i c e m e n t g a i n e d w h e n 
t h e i r w a r p e n s i o n s w e r e m a d e e x e m p t i n c o m e soon a f t e r the 
F i r s t W o r l d W a r . (This g r o u p r e c e i v e d f u r t h e r , and g r e a t e r , 
a s s i s t a n c e by m e a n s of i n c o m e e x e m p t i o n s and d e d u c t i o n s , 
a f t e r the S e c o n d W o r l d W a r . ) ^ ^ A g e d e x - m i n e r s w h o r e c e i v e d 
T s E s p e c i a l l y t h o s e w h o w e r e a l s o b l i n d ( s e e A c t s 38 o f 1 9 5 5 , 
62 o f 1 9 5 6 , 9 8 o f 1 9 5 6 , 4 6 o f 1 9 5 7 , 57 o f 1 9 5 9 , 4 5 o f 
1 9 6 0 , 4 5 o f 1 9 6 1 , 9 5 o f 1 9 6 2 , 4 6 o f 1 9 6 3 a n d 6 5 o f 1 9 6 8 ) . 
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an a l l o w a n c e under the Miner's A c c i d e n t R e l i e f Act of New 
South Wales also found the pension a little e a s i e r to 
get when their a l l o w a n c e was d e c l a r e d e x e m p t income in 
1 9 0 9 . ^ ^ Other e x - m i n e r s b e n e f i t e d w h e n , in 1 9 3 3 , M i n e r ' s 
Phthisis a l l o w a n c e s w e r e exempted„ Aged e x - s e a m e n who 
received a grant under the S e a m e n ' s C o m p e n s a t i o n Act also 
benefited w h e n , from 1 9 1 1 , that c o m p e n s a t i o n became e x e m p t 
i n c o m e . The final group c o n s i s t e d of those aged persons 
with g e n e r o u s r e l a t i v e s . In 1908 all gifts and a l l o w a n c e s 
were defined as n o n - e x e m p t i n c o m e , but they were e x e m p t e d 
in 1 9 1 2 . As part of the economy drive in the early 1 9 3 0 s , 
h o w e v e r , only gifts and a l l o w a n c e s from an aged p e r s o n s ' 
children were e x e m p t e d . (This remained the p o s i t i o n , 
until 1 9 5 8 , when gifts and a l l o w a n c e s from brothers and 
sisters were also e x e m p t e d . ) 
The sick aged have benefited from the changes in the 
definition of n o n - e x e m p t income that have been m a d e since 
the Second World W a r . From 1947 all b e n e f i t s paid under 
the Hospital Benefits Act ( 1 9 4 5 - 4 7 ) , the P h a r m a c e u t i c a l 
Benefits Act (1947) and the T u b e r c u l o s i s Act were declared 
exempt i n c o m e . With the introduction of the C o m m o n w e a l t h ' s 
v o l u n t a r y health insurance scheme in 1 9 5 3 , benefits 
provided by r e g i s t e r e d health funds were also e x e m p t e d , 
but only to the e x t e n t that they d e f r a y e d the costs incurred 
by aged patients. H o w e v e r , from 1958 all health benefits 
received were e x e m p t e d . 
The aged with d e p e n d e n t children have also r e c e i v e d 
special c o n s i d e r a t i o n since the end of the Second World W a r . 
36 T h i s a f f e c t e d o n l y 3 ' p e o p l e to t h e e x t e n t of $ 2 6 a 
y e a r e a c h ( C P D , ( 1 9 0 9 ) , V o l . 5 4 , p p . 6 3 7 0 - 1 ) . 
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An income d e d u c t i o n of $ 1 . 0 0 a w e e k per c h i l d u n d e r s i x t e e n 
y e a r s of age was a l l o w e d from 1 9 4 7 . In the f o l l o w i n g y e a r 
this was h a l v e d , b u t , at the same time child e n d o w m e n t 
was made e x e m p t . The d e d u c t i o n w a s , h o w e v e r , r e s t o r e d to 
its o r i g i n a l level in 1 9 4 9 . No f u r t h e r c h a n g e o c c u r r e d 
until 1 9 6 6 , when it was raised to $3.00 a week per c h i l d . 
T h r e e y e a r s l a t e r it was set at $4.00 a w e e k per c h i l d . 
F i n a l l y , aged p r o p e r t y o w n e r s have been given a s s i s t a n c e 
s i n c e the mid 1 9 5 0 s . From 1954 income ( e x c e p t if in the 
form of an a n n u i t y ) d e r i v e d from p r o p e r t y or o t h e r a s s e t s 
(savings bank i n t e r e s t and income from b o a r d e r s ) has 
been c l a s s i f i e d as e x e m p t i n c o m e . S u b s e q u e n t l y , in 1967 
broad d i s c r e t i o n a r y powers w e r e given to the D i r e c t o r -
General of the D e p a r t m e n t of Social S e r v i c e s w h i c h a l l o w s 
him to d e c i d e w h a t c o n s t i t u t e s an " a n n u i t y " . 
The D e f i n i t i o n of N o n - E x e m p t P r o p e r t y 
C h a n g e s in the d e f i n i t i o n of n o n - e x e m p t p r o p e r t y , w h i c h 
have the e f f e c t of c h a n g i n g the total value of p r o p e r t y 
(that i s , the v a l u e of e x e m p t and n o n - e x e m p t p r o p e r t y ) 
which w o u l d e x c l u d e a p e n s i o n a p p l i c a n t from the age p e n s i o n 
s c h e m e , have been i n f r e q u e n t (see A p p e n d i x B for full 
d e t a i l s ) . Up to 1946 only o n e , a l b e i t i m p o r t a n t , c h a n g e 
was m a d e , and that o c c u r r e d in 1912 when the v a l u e of a 
3 7 
p e n s i o n a p p l i c a n t ' s home was d e c l a r e d e x e m p t . A series 
of c h a n g e s w e r e m a d e , h o w e v e r , between 1946 and 1 9 5 3 . 
F i r s t , the value of p e r s o n a l e f f e c t s and the s u r r e n d e r 
value of any life a s s u r a n c e up to $400 was m a d e e x e m p t . 
37 S e e C P D , ( 1 9 1 2 ) , V o l . 6 9 , p . 6 9 7 0 . 
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S e c o n d l y , in the e a r l y 1 9 5 0 s , this s u r r e n d e r value limit 
was raised to $ 1 , 5 0 0 . T h i r d l y , in 1951 w i d e d i s c r e t i o n a r y 
p o w e r s were given to the D i r e c t o r - G e n e r a 1 of the D e p a r t m e n t 
of Social S e r v i c e s in regard to the d e f i n i t i o n of " e x e m p t 
3 8 
p r o p e r t y " . The o n l y o t h e r c h a n g e o c c u r r e d in S e p t e m b e r 
1972 when s u p e r a n n u a t i o n or a n n u i t y income could be 
capital ized (that i s , given a p r o p e r t y e q u i v a l e n t ) in 
a c c o r d a n c e with a p r e s c r i b e d " c o n v e r s i o n f a c t o r " , w h i c h 
varies with the age of the pension a p p l i c a n t . ^ ^ This 
action was taken to lessen the impact of i n f l a t i o n on 
s u p e r a n n u a n t s by m a k i n g the age pension e a s i e r for them 
4 0 
to a t t a i n . 
The A d m i n i s t r a t i o n of the E x c l u s i o n M e a n s Test 
Under the 1908 l e g i s l a t i o n , the a c q u i s i t i o n of any 
n o n - e x e m p t income or p r o p e r t y which lifted a p e n s i o n s e r s 
means above the e x c l u s i o n limit would not only have 
r e s u l t e d in him f o r f e i t i n g his p e n s i o n , but also in m a k i n g 
him liable for full r e s t i t u t i o n of any e x c e s s p e n s i o n that 
had been paid to h i m . This r e m a i n e d e f f e c t i v e until 1 9 4 7 , 
a l t h o u g h a n u m b e r of i m p o r t a n t a d m i n i s t r a t i v e c h a n g e s w e r e 
made before that y e a r . 
As part of the e c o n o m y m e a s u r e s induced by the P r e m i e r s ' 
Plan in 1 9 3 1 , a m o r e s t r i n g e n t a p p r o a c h to the a d m i n i s t r a t i o n 
of the e x c l u s i o n means test was a d o p t e d so as to e n s u r e 
that p e n s i o n s w e r e paid only to those " l e g a l l y e n t i t l e d 
38 T h e D i r e c t o r - G e n e r a l w a s g i v e n a u t h o r i t y t o " d i s r e g a r d 
t h e v a l u e o f t h e w h o l e o r p a r t o f a p e n s i o n e r ' s 
p r o p e r t y " u n d e r " s p e c i a l c i r c u m s t a n c e s " , s e e D S S , 
A n n u a l R e p o r t , ( 1 9 5 1 - 2 ) , p . 5 . 
39 A c t 7 o f 1 9 7 2 . 
40 CPD, (1972), H.R„ 80, p. 1768. 
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to them".'^^' S t r i c t e r c o n d i t i o n s w e r e p l a c e d on t h e 
t r a n s f e r r i n g a n d t h e m o r t g a g i n g of p r o p e r t y . F u r t h e r m o r e , 
p e n s i o n e r s w h o a c q u i r e d p r o p e r t y w h i c h l i f t e d t h e m a b o v e 
t h e e x c l u s i o n p r o p e r t y l i m i t w e r e r e q u i r e d to p a y t h e 
C o m m o n w e a l t h a s u m e q u a l to t h e a m o u n t by w h i c h t h e v a l u e 
o f a c q u i r e d p r o p e r t y e x c e e d e d t h e e x c l u s i o n p r o p e r t y l i m i t . ^ ^ 
B o t h of t h e s e m e a s u r e s w e r e , h o w e v e r , a b o l i s h e d in 1 9 3 5 , 
a f t e r m u c h p u b l i c d i s s a t i s f a c t i o n had b e e n e x p r e s s e d . ^ ^ 
A f t e r t h e S e c o n d W o r l d W a r t h e m e t h o d of a d m i n i s t e r i n g 
t h e e x c l u s i o n m e a n s t e s t b e c a m e l e s s r e s t r i c t i v e . U n d e r 
t h e 1 9 4 7 l e g i s l a t i o n a g e p e n s i o n e r s w e r e a l l o w e d to r e c e i v e 
a s m a l l b u t i r r e g u l a r n o n - e x e m p t i n c o m e w i t h o u t d e t r i m e n t 
to t h e i r p e n s i o n e r s t a t u s . S i n c e t h e n f u r t h e r c h a n g e s 
h a v e a l l o w e d t h e p e n s i o n e r to r e c e i v e a l a r g e r , b u t s t i l l 
4 1 C P D , ( 1 9 3 2 ) , V o l . 1 3 5 , p . 6 0 3 . T h e A u d i t o r - G e n e r a l , 
in h i s 1 9 3 2 - 33 R e p o r t , r e m a r k e d t h a t a g e p e n s i o n s 
i n v o l v e d a " h e a v y e x p e n d i t u r e " a n d t h a t t h e r e w a s a 
n e e d f o r a " c o m p l e t e i n v e s t i g a t i o n " to d i s c o v e r t h o s e 
" i l l e g a l l y p a i d " p e n s i o n s ( A n n u a l R e p o r t , ( 1 9 3 2 - 3) , 
P . 3 7 0 9 ; s e e a l s o , A n n u a l R e p o r t , ( 1 9 2 9 - 3 0 ) , p p . 4 1 - 2; 
a n d . A n n u a l R e p o r t , ( 1 9 3 3 - 4 ) , A p p e n d i x E f o r a l i s t 
of p e n s i o n a p p l i c a n t s w h o w e r e i n c o r r e c t l y g r a n t e d 
p e n s i o n s in 1 9 3 3 - 4 ) . 
42 A c t 35 o f 1 9 3 2 , 64 of 1 9 3 2 a n d 17 of 1 9 3 3 . 
43 T h e r e s u l t s o f t h e s e m e a s u r e s w e r e , f i r s t , t h a t t h e 
n u m b e r o f p e n s i o n a p p l i c a n t s f e l l b y 1 3 , 0 0 0 in 1 9 3 3 ; 
a n d s e c o n d l y , t h a t 1 2 , 0 0 0 r e d u c e d p e n s i o n r e c i p i e n t s 
v o l u n t a r i l y s u r r e n d e r e d t h e i r p e n s i o n s ( T . H . K e w l e y , 
S o c i a l S e c u r i t y in A u s t r a l i a , ( 1 9 7 3 ) , p . 1 3 0 ) . 
44 U n d e r 26 of 1 9 4 7 a p e n s i o n e r h a d to n o t i f y t h e D i r e c t o r -
G e n e r a l of t h e D e p a r t m e n t of S o c i a l S e r v i c e s , w i t h i n 14 
d a y s , if he r e c e i v e d a n o n - e x e m p t w e e k l y i n c o m e of 
e i t h e r m o r e t h a n $ 4 , if m a r r i e d , or m o r e t h a n $ 2 , if 
s i n g l e , f o r a p e r i o d of 8 c o n s e c u t i v e w e e k s . 
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but s t i l l , i r r e g u l a r , n o n - e x e m p t i n c o m e . 4 5 
The M o r a l i t y Test 
The o n l y c h a n g e m a d e to the w o r d i n g of the m o r a l i t y 
test o c c u r r e d in 1947 when the " a l l o w a b l e d e s e r t i o n 
period" was r e d u c e d from twelve to six m o n t h s . H o w e v e r , 
since the 1940s t h e r e is e v i d e n c e of a c h a n g e in a t t i t u d e 
by a d m i n i s t r a t o r s t o w a r d s this t e s t . 
I n i t i a l l y , to e n s u r e that only p e o p l e of "good 
c h a r a c t e r " w o u l d r e c e i v e a p e n s i o n , an e l a b o r a t e i n v e s t i -
g a t o r y p r o c e d u r e was a d o p t e d . W h i l e this f o r m a l l y 
c o n t i n u e d , v i r t u a l l y u n c h a n g e d until 1 9 6 7 , the r e l a t i v e 
i m p o r t a n c e of the m o r a l i t y test d e c l i n e d from the 1 9 4 0 s . 
The e a r l i e r p r e o c c u p a t i o n with a p e n s i o n a p p l i c a n t ' s 
" c h a r a c t e r " and "morals" was r e p l a c e d by a m o r e liberal 
4 5 
A c t 
38 o f 1 9 4 8 
51 o f 1 9 5 3 
M a x i m u m I r r e g u l a r N o n - e x e m p t I n c o m e : 
S i n g l e P e n s i o n e r s M a r r i e d P e n s i o n e r s 
$ per week $per week 
4 6 
S p o u s e n o t O t h e r 
p e n s i o n e r 
3 8 10 
N o t r e c e i v i n g O t h e r 
s u p p l e m e n t a r y 
45 o f 1 9 6 0 * 14 
10 of 1 9 6 7 10 17 
F o r t h e f i r s t t i m e , p e n s i o n e r s c o u l d d i s p o s e of 
n o n - e x e m p t p r o p e r t y v a l u e d u p to $ 2 0 0 w i t h o u t n o t i f y i n g 
t h e D i r e c t o r - G e n e r a l of t h e D e p a r t m e n t o f S o c i a l 
S e r v i c e s . 
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4 6 
a p p r o a c h . The final v e s t i g e s of the initial p r o c e d u r e s 
w e r e r e m o v e d in 1967 when the D e p a r m e n t of Social 
S e r v i c e s a c q u i r e d the i n v e s t i g a t o r y role p r e v i o u s l y the 
p r e r o g a t i v e of the D i s t r i c t Mag i strate . 
The D o m i c i l e T e s t 
For a n u m b e r of y e a r s the C o m m o n w e a l t h c o n s i d e r e d aged 
i n s t i t u t i o n a l i n m a t e s to be a State r e s p o n s i b i l i t y . But 
d u r i n g the First W o r l d War it a g r e e d to p r o v i d e c e r t a i n 
aged b e n e v o l e n t a s y l u m inmates with a small a l l o w a n c e , or 
4 8 
i n s t i t u t i o n a l p e n s i o n . Soon a f t e r , l i m i t e d a s s i s t a n c e 
was also p r o v i d e d to aged general hospital i n m a t e s . But 
the C o m m o n w e a l t h still r e f u s e d to grant them p e n s i o n e r 
s t a t u s until 1942 ."^^ The Curtin Labor G o v e r n m e n t , a f t e r 
intense l o b b y i n g by the S t a t e s , then d e c i d e d to a l l o w 
general hospital inmates to retain or obtain an age 
p e n s i o n . (Inmates of h o s p i t a l s for the insane and goals 
h o w e v e r , have never been able to p a r t i c i p a t e in the 
A u s t r a l i a n age p e n s i o n s c h e m e . ) 
N o w - t h a t the n u m e r o u s c h a n g e s that have been m a d e to 
the v a r i o u s e l i g i b i l i t y tests have been d e s c r i b e d , a t t e n t i o n 
will be d i r e c t e d to e s t i m a t i n g their e f f e c t on the growth 
in the n u m b e r of age p e n s i o n e r s up to 1 9 7 2 . 
4 6 S . 3 8 (3) o f A c t 26 of 1 9 4 7 , p r o v i d e d t h a t t h e 
i n v e s t i g a t i n g M a g i s t r a t e w a s n o l o n g e r , 
" . . . b o u n d b y a n y r u l e s of e v i d e n c e , b u t s h a l l 
i n v e s t i g a t e t h e c l a i m a n d m a k e h i s r e c o m m e n d a t i o n 
a c c o r d i n g to e q u i t y , g o o d c o n s c i e n c e , t h e s u b s t a n t i a l 
n a t u r e of t h e c a s e w i t h o u t r e g a r d to l e g a l f o r m s 
4 7 A c t 4 1 of 1 9 6 6 . 
4 8 S e e C P D , ( 1 9 1 6 ) , V o l . 8 0 , p p . 9 1 3 9 - 4 0 . 
49 A c t 3 of 1 9 4 2 . 
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ELIGIBILITY T E S T C H A N G E S AND THE G R O W T H IN THE N U M B E R 
OF AGE P E N S I O N E R S : 1911 - 1972 
C h a n g e s in the e l i g i b i l i t y tests e f f e c t the n u m b e r 
of age p e n s i o n e r s by allowing more (or l e s s ) people in the 
p e n s i o n a b l e age group to receive a p e n s i o n . In o t h e r 
w o r d s , the p r o p o r t i o n of people in the e l i g i b l e age group 
receiving a p e n s i o n , c h a n g e s . If it is assumed that 
v a r i a t i o n s in this p r o p o r t i o n o c c u r only b e c a u s e of 
changes in the e l i g i b i l i t y t e s t , then it is p o s s i b l e to 
e s t i m a t e their e f f e c t on the number of age p e n s i o n e r s . 
This a s s u m p t i o n is, h o w e v e r , of doubtful v a l i d i t y , and 
s o , before p r o c e e d i n g any f u r t h e r it r e q u i r e s some 
e x a m i n a t i o n . 
The i m p o r t a n t implication of this a s s u m p t i o n i s , of 
c o u r s e , that if there are no changes to the e l i g i b i l i t y 
tests then the p r o p o r t i o n of people in the p e n s i o n a b l e age 
group r e c e i v i n g a pension will not c h a n g e . This ignores 
the p o s s i b i l i t y that some e l i g i b l e aged people m i g h t not 
immediately apply for a pension upon becoming e l i g i b l e , 
but m i g h t , s u b s e q u e n t l y , be induced to do so b e c a u s e o f , 
s a y , the h i g h e r pension rate p a y a b l e , the a v a i l a b i l i t y of 
better fringe b e n e f i t s , greater k n o w l e d g e of pension 
b e n e f i t s , the d e p l e t i o n of their r e s o u r c e s by i n f l a t i o n , 
or a more e n l i g h t e n e d social a t t i t u d e towards the receipt 
of a p e n s i o n . Thus it is likely that in what follows there 
is some ovevestimation of the impact of changes in the 
e l i g i b i l i t y tests on the number of age p e n s i o n e r s . 
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T h e E s t i m a t i n g P r o c e d u r e s 
S t a n d a r d i z a t i o n p r o c e d u r e s w h i c h are b a s e d on i n d e x 
n u m b e r t h e o r y , p r o v i d e a w a y of m e a s u r i n g the s e p a r a t e e f f e c t s 
of a n u m b e r of i n d e p e n d e n t v a r i a b l e s in p r o d u c i n g a c h a n g e 
o v e r t i m e in the d e p e n d e n t v a r i a b l e . T h e d e p e n d e n t v a r i a b l e 
in t h i s a p p l i c a t i o n is the n u m b e r of age p e n s i o n e r s ( N ) , and 
the i n d e p e n d e n t v a r i a b l e s a r e : the p r o p o r t i o n of the 
p o p u l a t i o n of p e n s i o n a b l e age r e c e i v i n g a p e n s i o n ( m ) , 
the p r o p o r t i o n of the p o p u l a t i o n in the p e n s i o n a b l e age g r o u p 
( s ) , and the s i z e of the p o p u l a t i o n ( P ) . T h u s , in a g i v e n 
( b a s e ) p e r i o d of t i m e ( 0 ) , 
NQ = m - s ^ P Q 
and in any s u b s e q u e n t p e r i o d of time 1, 
H o w e v e r , as w i t h i n d e x n u m b e r s , the m e a s u r e m e n t is a f f e c t e d 
by the w e i g h t s a d o p t e d , as is shown by the i n d e x n u m b e r 
a p p r o a c h e s of L a s p e y r e (base p e r i o d w e i g h t s ) , P a a s c h e ( c u r r e n t 
p e r i o d w e i g h t s ) , and M a r s h a l 1 - E d g e w o r t h ( a v e r a g e of b a s e and 
c u r r e n t p e r i o d w e i g h t s ) . 
T a k i n g sP as a s i n g l e ( j o i n t ) v a r i a b l e , the s t a n d a r d -
i z a t i o n a p p r o a c h g i v e s five p o s s i b l e m e t h o d s of m e a s u r i n g 
c h a n g e s in N due to c h a n g e s in m and in 
(i) N^ - NQ = m ^ ( s J P ^ - S ^ P Q ) + s - P Q ( m ^ - m ^ ) 
(ii) N^ - NQ = m Q ( s i P i - S Q P Q ) + s i P ^ ( m ^ - m ^ ) 
5 0 See C.P. Harris and A.P. Thirlwall. "Interregional variations 
in cyclical sensitivity to unemployment in the UK 1949-196A", 
Oxford Bulletin, vol. 30, no. 1, 1968. pp.55-66. 
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( i i i ) N^ - NQ = - s ' P q ) + s J P j ( m j - m Q ) + 
(m^ - - 'O^O^ 
( i v ) N ^ - N Q = - s - P Q ) + s ^ P Q C h I J - m ^ ) + 
(mj - ^ o ^ ^ ^ P l - ' O ^ O ) 
(V)- Nj - N Q = M v - " 
W h e n the e f f e c t of c h a n g e s in ni alone is c o n s i d e r e d 
t h e s e five m e t h o d s g i v e o n l y t h r e e d i f f e r e n t v a l u e s , d e p e n d i n g 
on w h e t h e r (m^ - rIQ) is w e i g h t e d by the base p e r i o d v a l u e of 
s P ( S Q P Q ) ; the c u r r e n t p e r i o d v a l u e of s P { S j P ^ ) ; or by the 
a r i t h m e t i c a v e r a g e of t h e s e v a l u e s . 
The d i f f e r e n c e b e t w e e n t h e s e t h r e e m e a s u r e m e n t s can be 
e x p l a i n e d as f o l l o w s . 
(a) T h e c h a n g e in m m a y be m e a s u r e d by c o m p u t i n g a 
* 
h y p o t h e t i c a l n u m b e r of p e n s i o n e r s in p e r i o d 1 , N ^ , w h i c h 
is the p r o d u c t of the c u r r e n t values of s and P and the 
base p e r i o d ' s v a l u e of m: 
N* = m ^ s ^ P ^ 
T h e e f f e c t of the c h a n g e in m can then be m e a s u r e d by 
* 
n o t i n g the d i f f e r e n c e b e t w e e n N^ and N^ ^ b e c a u s e this is 
due to d i f f e r e n c e s in the v a l u e of M: 
* 
N^ - N^ = s ' - • 
T h e w e i g h t s are thus of the P a a s c h e - t y p e . 
(b) T h e c h a n g e in m m a y be m e a s u r e d by c o m p u t i n g a 
* 
h y p o t h e t i c a l n u m b e r of p e n s i o n e r s in p e r i o d 0 , N q , 
w h i c h is the p r o d u c t of the base period v a l u e s of s and 
P and the c u r r e n t v a l u e of m: 
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NQ = hIJ^Sq-PQ 
The effect of the change in m can then be m e a s u r e d by 
noting the d i f f e r e n c e between N* and N^ b e c a u s e this is 
due to d i f f e r e n c e s in the value of m: 
The w e i g h t s are thus of the Laspeyre t y p e , 
(c) The third a p p r o a c h , based on Marshal 1 - E d g e w o r t h cross 
w e i g h t s , m e a s u r e s the change in my by w e i g h t i n g it by the 
a r i t h m e t i c mean of the base and current sP v a l u e s , which 
can be e x p r e s s e d as: 
^SCSQPQ + SjP^) (m^ - m^) 
M e a s u r e m e n t s based on the index number approach are not 
e x a c t , for they may o v e r s t a t e or understate the changes in 
q u e s t i o n , O f the three m e a s u r e s d i s c u s s e d a b o v e , there is no 
a priori reason why (a) is p r e f e r a b l e to (b). Since e m p h a s i s is 
here placed on the r e l a t i v e importance of changes in the 
s e l e c t i v i t y c r i t e r i a , then the computation of changes based on 
m e t h o d s (a) and (c) are s u f f i c i e n t to show the general effects 
of v a r i a t i o n s in the w e i g h t i n g s y s t e m s . As i n d i c a t e d in Tables 
7.5 and 7.6 the d i f f e r e n c e s between the m e t h o d s are not very 
substanti al . 
The P a a s c h e a p p r o a c h (current period w e i g h t s ) g i v e s , as 
would be e x p e c t e d with sP rising over t i m e , s o m e w h a t higher values 
than the Marshal 1 - E d g e w o r t h approach (average of base and current 
period w e i g h t s ) . M e t h o d (b) based on L a s p e y r e - t y p e w e i g h t s 
would in this i n s t a n c e give the lowest values for the effect of 
c h a n g e s in m . 
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T A B L E 7.5 
CAUSES OF THE GROVVTH IN THE NUMBER OF PENSIONERS: 
( 1 ) 1 9 1 1 - 1972 
PERCENTAGE OF THE INCREASE IN NUMBER 
OF AGE PENSIONERS ATTRIBUTABLE TO: 
PERIOD 
1 
CHANGES IN THE 
ELIGIBILITY 
CONDITIONS 
GROWTH IN THE 































1911 - 1972 34.6 65.4 
NOTE: 1 The i n t e r v a l s chosen f o r t h i s t a b l e cor respond 
t o i n t e r - c e n s u s p e r i o d s . This has been neces-
sa ry because of the need f o r a c c u r a t e 
A u s t r a l i a n age d i s t r i b u t i o n d a t a . 
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T A B L E 7.6 
CAUSES OF THE GROWTH IN THE NUMBER OF PENSIONERS: 
( 2 ) 1 9 1 1 - 1 9 7 2 
PERCENTAGE OF THE INCREASE IN NUMBER 
OF AGE PENSIONERS ATTRIBUTABLE TO: 
PERIOD 
1 
CHANGES IN THE 
ELIGIBILITY 
CONDITIONS 
GROWTH IN THE 































1911 - 1972 30.6 69.4 
NOTE: The intervals chosen for this table correspond 
to inter-census periods. This has been neces-
sary because of the need for accurate 
Australian age distribution data. 
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(It must be r e m e m b e r e d that few changes were made to the 
entry r e q u i r e m e n t s between 1933 and 1939, which means that 
the increase in the number of age pensioners between 1933 
and 1947 a t t r i b u t e d to such changes must be the result 
of those made during, and immediately after, the Second 
World War, p a r t i c u l a r l y those relating to the e x c l u s i o n 
means test.) From the 1940s, however, e l i g i b i l i t y test 
changes became a more important d e t e r m i n a n t of the growth 
in the number of age pensioners. 
The impact of the various changes that were made to 
the maximum exclusion income and property limits between 
1947 and 1959 is quite evident in tables 7.5 and 7.6, 
With the maximum income limit increasing as it did from 
$5.75 to $16.50 a week, and the c o r r e s p o n d i n g property 
limit being raised from $1,300 to $4,500, it is not 
surprising that an estimated 45-50 percent of the p e n s i o n e r 
population increase between 1947 and 1961 can be a t t r i b u t e d 
to changes in the eligibility tests. 
As the number of changes to the e l i g i b i l i t y tests 
diminished in the first half of the 1960s, so did their 
impact on the number of age p e n s i o n e r s . Between 1961 and 
1966 probably the most important change was the merging of 
the exclusion income and property tests in 1961, and, in 
the following year, by the halving of the minimum residency 
period. 
It was probably the introduction of the tapered means 
test in 1969, and the increasing of the exclusion means-as-
a s s e s s e d limit in every subsequent y e a r , that accounts for 
an e s t i m a t e d 50-55 per cent of the increase in the number 
of pensioners between 1966 and 1972 being the result of 
e l i g i b i l i t y test changes. 
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coiiajjsiciii 
In 1908 the C o m m o n w e a l t h G o v e r n m e n t was intent upon 
not "wasting" public funds on the " u n d e s e r v i n g aged p o o r " . 
T h e r e f o r e a s t r i n g e n t set of e l i g i b i l i t y c o n d i t i o n s was 
a t t a c h e d to its age pension s c h e m e . So r e s t r i c t i v e w e r e 
these entry r e q u i r e m e n t s that less than o n e - t h i r d of all 
those in the p e n s i o n a b l e age group initially p a r t i c i p a t e d 
in the s c h e m e . G r a d u a l l y , h o w e v e r , it's c o v e r a g e 
w i d e n e d . 
Up to the 1 9 4 0 s , few i m p o r t a n t changes were made to 
the entry r e q u i r e m e n t s . Perhaps the most i m p o r t a n t were 
the omission of a pension a p p l i c a n t ' s home from the e x c l u s i o n 
p r o p e r t y test (1912) and the a u s t e r i t y m e a s u r e s introduced 
in the 1 9 3 0 s . The Commonwealth G o v e r n m e n t w a s , for many 
•years, p r e o c c u p i e d with the e s t a b l i s h m e n t of a c o m p u l s o r y -
c o n t r i b u t o r y s c h e m e , which ensured that little action was 
taken to l i b e r a l i z e the e l i g i b i l i t y t e s t s . 
An e n t i r e l y d i f f e r e n t situation developed during the 
Second World W a r . Social and political a t t i t u d e s towards 
the aged began to c h a n g e , and the C o m m o n w e a l t h w a s , for the 
first t i m e , gaining financial d o m i n a n c e over the S t a t e s . 
G r a d u a l l y it became expected that the C o m m o n w e a l t h G o v e r n m e n t 
should acquire more r e s p o n s i b i l i t y for its aged c o m m u n i t y . 
No longer was it a c c e p t a b l e for the C o m m o n w e a l t h G o v e r n m e n t 
to provide a s s i s t a n c e only to the "deserving aged p o o r " . 
The scope of its r e s p o n s i b i l i t i e s towards the aged began 
to w i d e n . The r a c e - n a t i o n a 1 i t y test was e x t e n s i v e l y 
l i b e r a l i z e d . F i r s t l y , all British subjects became e l i g i b l e 
( 1 9 4 1 ) . Then it was widened to include a b o r i g i n e s (1942 
and 1960) and finally to e n c o m p a s s all aliens ( 1 9 6 6 ) . The 
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r e s i d e n c y test was also made more l i b e r a l . R e c i p r o c a l 
a g r e e m e n t s w e r e m a d e with New Z e a l a n d (1943 and 1 9 4 9 ) and 
the U n i t e d K i n g d o m ( 1 9 5 4 ) . Then the m i n i m u m r e s i d e n c y 
p e r i o d was halved to ten y e a r s ( 1 9 6 2 ) . 
But p r o b a b l y the m o s t i m p o r t a n t c h a n g e s w e r e made to 
the e x c l u s i o n means t e s t , which was e x t e n s i v e l y l i b e r a l i z e d 
in the 1940s and 1950s before it u n d e r w e n t a radical c h a n g e 
in 1 9 6 1 . Of all the e l i g i b i l i t y c o n d i t i o n s , this test 
has also been the m o s t c o n t e n t i o u s . It has c a u s e d m o s t 
p r o b l e m s for s u c c e s s i v e C o m m o n w e a l t h G o v e r n m e n t s . On the 
one h a n d , it acted as a crude device which e n s u r e d that 
t h e r e was no " w a s t i n g " of p u b l i c funds and that a v a i l a b l e 
funds were c o n c e n t r a t e d on those aged who were "most in 
n e e d " . On the o t h e r h a n d , it tended to d i s c o u r a g e t h r i f t 
and induced a sense of s t i g m a t i z a t i o n a m o n g s t p e n s i o n e r s , 
b e c a u s e it i n v o l v e d a loss of d i g n i t y , so i m p o r t a n t in 
a s o c i e t y w h i c h , o s t e n s i b l y , placed great i m p o r t a n c e on 
i n d e p e n d e n c e and s e l f - h e l p . That the e x c l u s i o n m e a n s test 
was r e t a i n e d was p r o b a b l y more the result of e c o n o m i c 
n e c e s s i t y than of any p h i l o s o p h i c a l or moral c o n s i d e r a t i o n . 
F i n a l l y , p r o b a b l y 30-35 per c e n t of the i n c r e a s e d 
p e n s i o n e r p o p u l a t i o n between 1911 and 1972 can be a t t r i b u t e d 
to the v a r i o u s c h a n g e s in the e l i g i b i l i t y t e s t s , the 
b a l a n c e being the r e s u l t of the g r o w t h in the size of the 
e l i g i b l e age g r o u p . 
8. THE VALUE OF THE AGE PENSION: 1908 - 1972 
The C o m m o n w e a l t h G o v e r n m e n t has been w i l l i n g to 
p r o v i d e age p e n s i o n e r s only w i t h an i n c o m e - s u p p l e m e n t 
w h i c h has e n s u r e d them the a b i l i t y to p u r c h a s e the "basic 
n e c e s s i t i e s of l i f e " . The m a x i m u m p e n s i o n has been paid 
o n l y to those p e n s i o n e r s who could s a t i s f y a m a x i m u m p e n s i o n 
m e a n s t e s t , w h i l e the r e m a i n d e r have r e c e i v e d a r e d u c e d 
p e n s i o n , the size of w h i c h has d e p e n d e d u p o n , f i r s t l y , the 
a m o u n t of n o n - e x e m p t income that they r e c e i v e d above the 
m a x i m u m p e n s i o n income l i m i t , and s e c o n d l y , the value of 
the n o n - e x e m p t p r o p e r t y that they owned in e x c e s s of the 
m a x i m u m pension p r o p e r t y l i m i t . 
One of the m o s t p e r s i s t e n t p r o b l e m s that has c o n f r o n t e d 
s u c c e s s i v e C o m m o n w e a l t h g o v e r n m e n t s has been to d e t e r m i n e 
w h a t c o n s t i t u t e s an " a d e q u a t e - b u t - e q u i t a b l e " m a x i m u m 
p e n s i o n . Until the S e c o n d World War e m p h a s i s was p l a c e d 
on w h e t h e r the m a x i m u m p e n s i o n was an e q u i t a b l e a m o u n t to 
e x p e c t t a x p a y e r s to p r o v i d e ; its a d e q u a c y was barely 
c o n s i d e r e d . But this balance began to shift during the 
W a r , and since then more concern has been e v i d e n c e d a b o u t 
w h e t h e r the m a x i m u m pension c o u l d , i n d e e d , s u p p o r t a 
p e n s i o n e r . 
This c h a p t e r deals with the basic cash a l l o w a n c e paid 
u n d e r the A u s t r a l i a n age pension s c h e m e . It l o o k s , f i r s t , 
at the C o m m o n w e a l t h ' s policy in 1 9 0 8 . T h e n , it d e s c r i b e s 
the n u m e r o u s c h a n g e s that were made to the m a x i m u m p e n s i o n 
b e t w e e n 1909 and 1 9 7 2 . F i n a l l y , it e x a m i n e s the c h a n g e s 
that have been m a d e , o v e r the same p e r i o d , to the m a x i m u m 
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pension means t e s t , and the m a x i m u m pension r e d u c t i o n r a t e , 
w h i c h , t o g e t h e r , d e t e r m i n e the size of the basic cash 
a l l o w a n c e paid to each p e n s i o n e r . 
T H E C O M M O N W E A L T H P O L I C Y IN iqOR 
When the C o m m o n w e a l t h introduced its age pension 
scheme one of its o b j e c t i v e s was to provide s u p p l e m e n t a r y 
a s s i s t a n c e to the "deserving aged p o o r " . It was g e n e r a l l y 
a s s u m e d , h o w e v e r , that the individual should be able to 
to cope with the c o n t i n g e n c i e s of old a g e , e x c e p t in the 
m o s t extreme c i r c u m s t a n c e s . If help was r e q u i r e d , the 
family was e x p e c t e d to provide it, a u g m e n t e d , if n e c e s s a r y , 
by v o l u n t a r y c h a r i t a b l e r e l i e f , a n d , only in the last 
r e s o r t , by g o v e r n m e n t c h a r i t y . This a t t i t u d e seems to 
have influenced the C o m m o n w e a l t h ' s initial approach to the 
d e t e r m i n a t i o n of the m a x i m u m pension r a t e . 
The main issue in the debate on the a p p r o p r i a t e m a x i m u m 
cash a l l o w a n c e that p e n s i o n e r s should receive from the 
C o m m o n w e a l t h was e q u i t y : What was a "fair" a m o u n t to ask 
the t a x p a y e r to pay the "deserving aged poor"? W h e t h e r 
or not the a m o u n t received by age p e n s i o n e r s was a d e q u a t e 
to s u p p o r t them in their old age received only c u r s o r y 
a t t e n t i o n t h r o u g h o u t the pension d e b a t e , for it was 
g e n e r a l l y lost in the w r a n g l e , among the various sectional 
i n t e r e s t s , over who should bear the tax b u r d e n . Under these 
c o n d i t i o n s the d e t e r m i n a t i o n of the m a x i m u m pension rate 
involved a clash of value j u d g e m e n t s that were based on 
d i f f e r e n t political and moral c o n v i c t i o n s and p r e j u d i c e s . 
The C o m m o n w e a l t h decided on an initial m a x i m u m p e n s i o n 
of $1.00 a w e e k , as had V i c t o r i a , New South Wales and 
Q u e e n s l a n d p r e v i o u s l y . That this was the "most d e s i r a b l e " 
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or the "most appropriate" amount had been the considered 
opinion of the many "expert witnesses" who gave evidence 
before the various Royal Commissions and Committees of 
Enquiry.^ From that evidence it seems that the appropriate 
maximum pension had to satisfy three conditions. Firstly, 
it had to be a "fair" and "reasonable" amount to ask the 
2 
community to provide. One frequently espoused method of 
determining whether an amount could be considered "fair" 
was to compare it with the existing cost of maintaining 
aged inmates in benevolent asylums (which ranged from 
38c to 58c a week).^ Secondly, the maximum pension had 
to be an "adequate" amount sufficient, at least, to allow 
a pensioner "...to live in some sort of decency and 
comfort", or to "...eke out an existence".'^ The concept 
of "adequacy" embodied in the view of the "expert witnesses" 
was, however, never clearly defined. It seems that an 
"adequate" allowance was one which allowed a pensioner to 
have the "basic necessities of life" - food, clothing, and 
shelter. But what should be included under this umbrella 
was, largely, a matter of personal judgement; no universal 
agreement could be reached. The Tasmanian Government 
Statistician, Robert Mackenzie Johnston, provided the 1906 
Royal Commission with the only estimate of the cost of the 
a 
1 One notable exception was J.C. Neild, who recommended 
a pension of 75c a v/eek for single persons and $1.25 
week for married couples (J.C. Neild, Report on Old-age 
Pensions , (1898), pp.455 - 8). 
2 Commonwealth of Australia, Royal Commission on Old-age 
Pensions, Minutes of Evidence, (1906), pp.113, 234, 116, 
131, 140, 145, 156, 161, 230, 244.and 246. 
3 Ibid., pp.17, 32 and 113. 
4 Ibid., pp.95 and 141 respectively; see also,pp.97, 131, 
143, 147, 149, 202, 211, 229 and 238. 
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" b a s i c n e c e s s i t i e s of life" for a p e n s i o n e r . He c a l c u l a t e d 
t h a t the c o s t of "total human c o n s u m p t i o n per day for 
p e o p l e in A u s t r a l i a " was 25.79 p e n c e , or a l i t t l e o v e r 
$ 1 . 5 0 a w e e k , a n d , on this b a s i s , he c o n c l u d e d , s o m e w h a t 
d u b i o u s l y , that a pension of $1.00 a week (or t w o - t h i r d s 
of the a v e r a g e r e q u i r e m e n t ) w o u l d allow a man to " a d e q u a t e l y " 
s u p p o r t h i m s e l f in his old a g e . ^ This o p i n i o n seems to 
have been u n c r i t i c a l l y a c c e p t e d by the C o m m i s s i o n , a n d , 
i n d e e d , it may have c o n f i r m e d its o p i n i o n that $1.00 a 
w e e k was the a p p r o p r i a t e m a x i m u m p e n s i o n . ^ T h i r d l y , 
it could not be an " e x c e s s i v e " a m o u n t which m i g h t " . . . c a u s e 
a man to say 'It is plenty for m e , I shall not try to 
help m y s e l f ' . " ^ In f a c t , there was a p r o n o u n c e d c o n c e r n 
that t h r i f t might be d i s c o u r a g e d if the m a x i m u m p e n s i o n was 
" e x c e s s i v e " . I n d e e d , the 1906 Royal C o m m i s s i o n felt 
o b l i g e d to point o u t , r e a s s u r i n g l y , in its R e p o r t that: 
"...the fact of a n e c e s s i t o u s person being 
e n t i t l e d to a pension of 10s per week at the age 
of 65 will not have any a p p r e c i a b l e i n f l u e n c e on 
g 
saving habits at an e a r l i e r age." 
To o b t a i n the m a x i m u m pension a p e n s i o n e r had to 
s a t i s f y a dual means testo The m a x i m u m pension income 
l i m i t (that i s , the a m o u n t of n o n - e x e m p t income a l l o w a b l e 
in c o n j u n c t i o n with the m a x i m u m p e n s i o n ) was fixed at $1.00 
a w e e k , w h i l e the m a x i m u m pension p r o p e r t y limit (that i s , 
5 I b i d . , p . 2 6 6 . 
6 I b i d . , p p . 2 6 6 - 7 , 
7 I b i d . , p . 1 0 7 ; s e e a l s o , p p . 4 0 - 1 , 4 4 - 5 , 6 1 , 6 6 , 
9 1 , 1 0 0 , 1 5 3 , 1 8 0 , 1 8 3 - 4 , 1 9 4 - 5 , a n d 1 9 8 . 
a C o m m o n w e a l t h o f A u s t r a l i a , R o y a l C o m m i s s i o n o n O l d - a g e 
P e n s i o n s , R e p o r t , ( 1 9 0 6 ) , p o X . 
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the maximum value of non-exempt property allowable in 
conjunction with the maximum pension) was either $200 (if 
the pensioner was single and owned his own home), $100 (if he 
was either single and did not own his own home, or married 
and owned his own home), or $50 (if he was married and did 
not own his own home). 
Pensioners who were unable to satisfy both of these 
tests received a smaller pension. For them the maximum 
annual pension was reduced, firstly, by one hundred per 
cent of the non-exempt annual income that they received in 
excess of the maximum pension income limit, and secondly, 
by ten per cent of the value of non-exempt property that 
they owned in excess of the appropriate maximum pension 
property limit. Thus, the annual pension payable (P^) was: 
pa = MpS _ [ Y - .lAm] --- (1) 
where Mp^is the maximum annual pension; 
Y is the amount of non-exempt income received 
by the pensioner in excess of the maximum 
pension income limit; and, 
Am is the amount of non-exempt property owned 
by the pensioner in excess of the maximum 
pension property limit. 
Clearly, then the size of the age pension granted depended 
on three factors: the maximum pension rate; the maximum 
pension means test; and, the maximum pension reduction 
rate. It is to changes in these that attention is now 
turned. 
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T H E M A X I M U M P F N S T O N R A T E : iqnQ - IQ?? 
B e t w e e n 1909 and 1972 the m a x i m u m p e n s i o n was i n c r e a s e d 
on t h i r t y - n i n e o c c a s i o n s , and r e d u c e d t w i c e (1931 and 1 9 3 2 ) 
(see t a b l e 8.1 for d e t a i l s ) . Over this s i x t y - t h r e e y e a r 
p e r i o d the m a x i m u m p e n s i o n grew at an a v e r a g e annual rate 
of 4.7 per c e n t . H o w e v e r , an i n t e r e s t i n g c o n t r a s t e m e r g e s 
if this p e r i o d is s u b - d i v i d e d . B e t w e e n 1909 and 1945 the 
m a x i m u m p e n s i o n grew at an a v e r a g e rate of 2.8 per c e n t a 
y e a r , w h e r e a s from 1945 the rate was 7.3 per c e n t . A f t e r 
a l l o w i n g for i n f l a t i o n the real rates of i n c r e a s e are 
c o n s i d e r a b l y more m o d e s t at 1.0 per cent and 2.5 per c e n t 
for each period r e s p e c t i v e l y . This r e f l e c t s , at l e a s t in 
p a r t , the d i f f e r e n t rates of g r o w t h in real G r o s s D o m e s t i c 
P r o d u c t per capita in each s u b - p e r i o d . 
The v a r i a t i o n s in the real value of the m a x i m u m p e n s i o n 
up to 1972 are shown in table 8 . 2 . For m o s t of the p e r i o d 
b e t w e e n 1909 and 1923 the m a x i m u m p e n s i o n was b e l o w its 
initial real v a l u e , d e s p i t e nominal i n c r e a s e s in 1916 and 
1 9 1 9 . An upward trend in the p e n s i o n ' s real v a l u e is e v i d e n t 
t h r o u g h o u t m o s t of the 1 9 2 0 s , but this was a b r u p t l y 
t r u n c a t e d by the 1930s d e p r e s s i o n . 
During the 1930s the m a x i m u m p e n s i o n rate was t w i c e 
r e d u c e d . The first r e d u c t i o n o c c u r r e d in 1 9 3 1 , as part of 
the e c o n o m y d r i v e i n d u c e d by the P r e m i e r s ' P l a n . The 
s e c o n d was m a d e in the f o l l o w i n g y e a r , but it a p p l i e d o n l y 
to p e n s i o n e r s w h o s e n o n - e x e m p t income e x c e e d e d 25c a w e e k . ^° 
9 A c t 1 0 o f 1 9 3 1 . 
1 0 A c t 3 5 o f 1 9 3 2 . 
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TABLE 8.1 
M A X I M U M P E N S I O N RATE: 1909 - 1972 




































































































7.11.1963 11.50 10.50 
1.10.1964 12.00 11.00 
13.10.1966 13.00 11.75 
10.10.1968 14.00 12.50 
9.10.1969 15.00 13.25 
8.10.1970 15.50 13.75 
8. 4.1971 16.00 14.00 
7.10.1971 17.25 15.25 
4. 5.1972 18.25 16.00 
27. 9.1972 20.00 17.00 
N O T E S : 1 Relates to pensioners with weekly income over 50(t 
2 Automatic cost of living increase 
3 Nullified a cost of living reduction of 5(f a week 
S O U R C E : Invalid and Old-age Pension Act, 1908 - 1946; 
Social Services Act, 1947 - 1972. 
and 
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T A B L E 8.2 
AN INDEX OF T H E R E A L V A L U E OF THE M A X I M U M P E N S I O N : 
1910 - 1972 
AS AT INDEX^ AS AT INDEX 
30 JUNE (1911 = 100) 30 JUNE (1911 = 100) 
1910 103 1941 129 
1911 100 1942 138 
1912 91 1943 141 
1913 91 1944 144 
1914 88 1945 144 
1915 77 1946 171 
1916 76 1947 164 
1917 89 1948 172 
1918 83 1949 177 
1919 74 1950 162 
1920 78 1951 160 
1921 89 1952 163 
1922 93 1953 176 
1923 90 1954 181 
1924 107 1955 178 
1925 106 1956 191 
1926 119 1957 186 
1927 120 1958 201 
1928 120 1959 198 
1929 117 1960 207 
1930 123 1961 212 
1931 138 1962 224 
1932 127 1963 222 
1933 132 1964 238 
1934 129 1965 239 
1935 127 1966 232 
1936 128 1967 243 
1937 131 1968 237 
1938 134 1969 248 
1939 131 1970 256 
1940 126 1971 258 
1972 276 
N O T E ' 1 The price index used as a deflator was derived by 
linking the "A" Series Retail Price Index, the 
"C" Series Retail Price Index, a composite 
Consumer Price Index Housing Group and "C" 
Series Index (excluding Rent) and the Consumer 
Price Index. 
- 2 0 8 -
B e c a u s e the cost of living fell during the d e p r e s s i o n , a 
real d e c l i n e in the value of the m a x i m u m p e n s i o n o c c u r r e d 
only in 1 9 3 1 - 3 2 and 1 9 3 5 . M o r e o v e r , p e n s i o n e r s may not 
have s u f f e r e d as much as o t h e r , m o r e v u l n e r a b l e , groups 
within the c o m m u n i t y , for it must be r e m e m b e r e d that at a 
time when income security was at a p r e m i u m - with 
u n e m p l o y m e n t well in excess of twenty per cent - age 
p e n s i o n e r s were r e c e i v i n g a regular i n c o m e . For the 
r e m a i n d e r of the decade the m a x i m u m p e n s i o n ' s real value 
r e m a i n e d c o m p a r a t i v e l y s t a b l e , e x c e p t for the c l o s i n g y e a r s 
when the e f f e c t of an upturn in the rate of i n f l a t i o n was 
not c u s h i o n e d by any e n l a r g e m e n t of the m a x i m u m pension 
r a t e . 
The upward trend in the real value of t.he m a x i m u m 
pension which began in the early 1940s c o n t i n u e d a f t e r the 
Second World W a r . As the 1940s drew to a c l o s e , h o w e v e r , 
inflation was such that the t w o , quite s u b s t a n t i a l , pension 
i n c r e a s e s granted in 1947 and 1948 were able to do little 
more than m a i n t a i n the m a x i m u m p e n s i o n ' s real v a l u e . The 
1950s saw a period of u n p r e c e d e n t e d i n f l a t i o n and a 
2.4 per cent growth in the p e n s i o n ' s real v a l u e was 
r e g i s t e r e d . During the 1960s the rate of i n f l a t i o n 
tapered off a little slower than did the rate of i n c r e a s e 
in the m a x i m u m p e n s i o n , which m e a n t a 1.75 per cent real 
e x p a n s i o n . 
To c o m p a r e the m o v e m e n t s of the m a x i m u m pension and 
the cost of living is a u s e f u l , but l i m i t e d , e x e r c i s e . It 
is, p e r h a p s , more i m p o r t a n t to see how the p e n s i o n e r has 
fared as c o m p a r e d with other sections of the c o m m u n i t y . 
Such a c o m p a r i s o n i s , h o w e v e r , d i f f i c u l t . One p r o b l e m is 
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that a l l o w a n c e m u s t , s o m e h o w , be made for the fact that a 
p e n s i o n e r receives a g u a r a n t e e d income, w h i c h is p a r t i c u l a r l y 
i m p o r t a n t during periods of high u n e m p l o y m e n t . A l s o , 
since the a m o u n t of income received by a p e n s i o n e r in 
c o n j u n c t i o n with his pension is u n k n o w n , details of his 
total income are not a v a i l a b l e . F u r t h e r m o r e , an 
a d j u s t m e n t has to be made for the various s u p p l e m e n t a r y 
and fringe benefits that have become a v a i l a b l e to the 
p e n s i o n e r over the y e a r s , p a r t i c u l a r l y since the S e c o n d 
W o r l d War. A c o n s i d e r a b l y more m o d e s t task is to c o m p a r e 
the m o v e m e n t s in the m a x i m u m pension rate with c h a n g e s in 
m i n i m u m w e e k l y wages and average w e e k l y e a r n i n g s (see table 
8.3). Until the early 1920s the m a x i m u m w e e k l y pension 
d e c l i n e d as a proportion of m i n i m u m w e e k l y w a g e s . But, 
"thereafter, the p r o p o r t i o n r e m a i n e d steady until the 1940s. 
Since then it has o s c i l l a t e d around an upward trend. The 
m a x i m u m weekly pension has, h o w e v e r , r e m a i n e d a c o m p a r a t i v e l y 
stable p r o p o r t i o n of average weekly e a r n i n g s , a l t h o u g h m i n o r 
f l u c t u a t i o n s have occurred. 
A u t o m a t i c Cost of Living A d j u s t m e n t s 
Two a t t e m p t s were made by n o n - L a b o r G o v e r n m e n t s to 
lift the d e t e r m i n a t i o n of the m a x i m u m pension rate at least 
partly out of the political arena. The first o c c u r r e d 
during the d e p r e s s i o n and the second during the Second 
W o r l d War. Both involved a u t o m a t i c cost of living a d j u s t -
m e n t s , and both were short lived. 
In 1933 the C o m m o n w e a l t h d e c i d e d to allow the m a x i m u m 
p e n s i o n to vary in a c c o r d a n c e with annual v a r i a t i o n in the 
cost of living. This was a d e c i s i o n w h i c h may well have 
been forced upon the Lyons G o v e r n m e n t . During 1932 there 
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T A B L E 8 . 3 
THE MAXIMUM P E N S I O N AS A % OF M I N I M U M WEEKLY WAGES 
AND AVERAGE WEEKLY E A R N I N G S : 1 9 1 0 - 1 9 7 2 





















2 0 . 4 
1 7 . 9 
18 . 5 
21.0 
19 . 9 
21.8 
21.8 
2 7 . 2 
2 4 . 0 
2 3 . 6 
26.8 
3 0 . 0 
2 9 . 6 
2 7 . 3 
2 1 . 2 
2 2 . 9 
2 0 . 4 
2 1 . 6 
2 1 . 7 
1 9 . 7 
19 . 6 
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was growing opposition to the Lyons Government's austerity 
m e a s u r e s , which were d e s i g n e d , in p a r t , to reduce age 
pension e x p e n d i t u r e . Such criticism was aimed particularly 
at the selective reduction in 1932 of the maximum pension 
rate.^^ In these c i r c u m s t a n c e s , and given that the finan-
cially orthodox policies adhered to by the Lyons G o v e r n m e n t 
made it reluctant to increase government e x p e n d i t u r e , the 
cost of living a d j u s t m e n t proposal may have been offered 
to appease those who were unhappy with the economy m e a s u r e s . 
This proposal was not calculated to add greatly to 
g o v e r n m e n t expenditure in the s h o r t - t e r m , as the cost 
of living was f a l l i n g , yet it did contain a semblance of 
generosity towards the a g e d . Budgetary considerations may 
also explain the form that this automatic cost of living 
a d j u s t m e n t procedure took. 
The Financial Relief Act of 1933 provided that the 
maximum weekly pension would vary, a n n u a l l y , at a rate of 
5c for every variation of 100 units in the ' C series food 
and groceries retail price index for the six capital c i t i e s , 
so long as the pension neither fell below $1.70 nor rose 
above $ 2 . 0 0 . The choice of annual a d j u s t m e n t s , when the 
index is compiled q u a r t e r l y , may well reflect the Lyons 
G o v e r n m e n t ' s desire to minimize the immediate strain on 
Commonwealth f i n a n c e s . In f a c t , the first adjustment did 
not occur until twenty months after the procedure was 
i n t r o d u c e d . This p r o c e d u r e , with minor a m e n d m e n t s , resulted 
1 1 C o m m o n w e a l t h P a r l i a m e n t a r y D e b a t e s , ( C P D ) , ( 1 9 3 2 ) , 
V o l . 1 3 5 , P P 0 I 8 O a n d 5 2 U - 1; a n d , V o l . 1 3 6 , p . 1 3 1 0 . 
- 2 1 2 -
in the m a x i m u m w e e k l y pension being a u t o m a t i c a l l y i n c r e a s e d 
in July 1 9 3 5 , and again in S e p t e m b e r the f o l l o w i n g 
y e a r . 
H o w e v e r , in S e p t e m b e r 1937 the link between the m a x i m u m 
p e n s i o n and the c o s t of living was severed for two r e a s o n s . 
F i r s t l y , the Lyons G o v e r n m e n t became aware by the m i d d l e 
of 1937 that e c o n o m i c r e c o v e r y was well under way and 
this m e a n t that p r i c e s , and thus pension e x p e n d i t u r e , would 
soon be r i s i n g , p e r h a p s r a p i d l y , at a time when such 
e x p e n d i t u r e was a l r e a d y c o n s i d e r e d in some c o n s e r v a t i v e 
12 
q u a r t e r s to be e x c e s s i v e . S e c o n d l y , the Lyons G o v e r n m e n t 
a n t i c i p a t e d that with a general election i m m i n e n t an 
e l e c t o r a l a d v a n t a g e m i g h t be gained if it a b a n d o n e d cost 
of living a d j u s t m e n t s which m i g h t r e c k l e s s l y i n c r e a s e 
•pension e x p e n d i t u r e , a n d , at the same t i m e , i n c r e a s e the 
m a x i m u m p e n s i o n to its p r e - d e p r e s s i o n l e v e l . ^ ^ 
In the early 1940s the M e n z i e s G o v e r n m e n t i n t r o d u c e d 
a cost of living a d j u s t m e n t p r o c e d u r e . It was a n n o u n c e d 
in N o v e m b e r 1940 that the m a x i m u m pension w o u l d , from 
D e c e m b e r 2 6 , vary with q u a r t e r l y v a r i a t i o n in the ' C 
Series (All G r o u p s ) I n d e x . F o r every increase in this 
index of t w e n t y - t h r e e units (above the e x i s t i n g 981) the 
m a x i m u m pension would i n c r e a s e by 5 c , to be p a y a b l e from 
the f i r s t pension i n s t a l m e n t in the q u a r t e r s u c c e e d i n g that 
during which the price v a r i a t i o n o c c u r r e d . This p r o c e d u r e 
was an a t t e m p t to p r o t e c t the age p e n s i o n e r s ' real living 
12 S e e f o r e x a m p l e , C P D , ( 1 9 3 6 ) , V o l . 1 5 1 , p . 1 4 8 3 ; ( 1 9 3 5 ) , 
V o l . 1 4 7 , p p . 3 3 1 , 4 6 8 - 9 a n d 1 1 4 6 ; a n d . V o l . 1 4 6 , p . 2 8 8 
13 A G e n e r a l E l e c t i o n w a s , i n f a c t , h e l d o n O c t o b e r 2 3 , 1 9 3 7 
14 A c t 9 7 o f 1 9 4 0 ; s e e ^ ' C P D , ( 1 9 4 0 ) , V o l . 1 6 5 , p p . 1 0 8 1 - 4 . 
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s t a n d a r d s a g a i n s t w a r - i n d u c e d inflation and to lift social 
s e r v i c e s out of the "realm of party p o l i t i c s " . ^ ^ 
U n d e r the Curtin Labor G o v e r n m e n t minor a d j u s t m e n t s 
to the linking s c a l e , and five automatic i n c r e a s e s , each 
adding 5c a week to the m a x i m u m p e n s i o n , were made before 
the cost of living p r o c e d u r e was abandoned in N o v e m b e r 
1 9 4 3 . ^ ^ This o c c u r r e d because a fall in the price index 
for the S e p t e m b e r 1943 q u a r t e r w o u l d , o t h e r w i s e , have 
reduced the m a x i m u m pension by 5c a w e e k , and this the 
Curtin G o v e r n m e n t considered to be e l e c t o r a l l y u n d e s i r a b l e . 
A s u b - c o m m i t t e e of C a b i n e t , which was appointed to examine 
the d e s i r a b i l i t y of c o n t i n u i n g a u t o m a t i c cost of living 
a d j u s t m e n t s to social service b e n e f i t s , advised that such 
a d j u s t m e n t s should be discontinued.^"^ It offered three 
reasons for this r e c o m m e n d a t i o n . F i r s t l y , it was argued 
that the various price control regulations (under the 
National S e c u r i t y Act) had generated certain a n o m a l i e s ; 
for e x a m p l e , w h i l e prices were falling for A u s t r a l i a as 
a whole during the September 1943 q u a r t e r , they were 
rising in T a s m a n i a , and unless the prinicple of providing 
a uniform m a x i m u m pension was to be a b a n d o n e d , cost of 
living a d j u s t m e n t s should not c o n t i n u e . S e c o n d l y , it 
was pointed out that the existing link between the cost 
of living index and the m a x i m u m pension rate was a r b i t r a r y 
and u n d e s i r a b l e since a one per cent reduction in prices 
15 C P D , ( 1 9 4 4 ) , V o l . 1 7 8 , p o 2 0 9 3 . 
16 T h e m i n i m u m v a l u e of t h e m a x i m u m p e n s i o n w a s f i r s t 
f i x e d at $ 2 . 2 5 a w e e k ( u n d e r A c t 48 of 1 9 4 1 ) a n d t h e n 
a t $ 2 . 5 0 a w e e k ( u n d e r A c t 3 of 1 9 4 2 ) ; s e e , C P D , ( 1 9 4 2 ) , 
V o l . 1 7 0 , p . 7 0 7 . 
17 C P D , ( 1 9 4 4 ) V o l . 1 7 7 , p , 4 4 5 - 8; s e e a l s o N a t i o n a l 
S e c u r i t y ( S u p p l e m e n t a r y R e g u l a t i o n s 1 1 2 A ) , S t a t u t o r y 
R u l e s 315 of 1 9 4 3 ; a n d . A c t 16 of 1 9 4 4 . 
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w o u l d lead to an a r b i t r a r y two per c e n t r e d u c t i o n in the 
m a x i m u m p e n s i o n . F i a n l l y , it was s u g g e s t e d that the 
c o n t i n u a t i o n of q u a r t e r l y c o s t of l i v i n g a d j u s t m e n t s w o u l d 
i n v o l v e u n j u s t i f i a b l y high a d m i n i s t r a t i v e c o s t s b e c a u s e of 
the f r e q u e n t n u m b e r of small c h a n g e s to the m a x i m u m p e n s i o n 
t h a t it n e c e s s i t a t e d . 
S i n c e the S e c o n d W o r l d W a r no f u r t h e r a t t e m p t s h a v e 
been m a d e to l i f t the d e t e r m i n a t i o n of the m a x i m u m p e n s i o n 
r a t e o u t of the p o l i t i c a l a r e n a , a l t h o u g h in 1972 both of 
the m a j o r p o l i t i c a l g r o u p s - the L i b e r a l and C o u n t r y P a r t i e s , 
and the L a b o r P a r t y - d e c l a r e d t h e i r s u p p o r t for a u t o m a t i c 
a d j u s t m e n t s to the m a x i m u m p e n s i o n r a t e . W i l l i a m M c M a h o n , the 
L i b e r a l P r i m e M i n i s t e r , a d v o c a t e d t h a t the p e n s i o n s s h o u l d 
be i n c r e a s e d in a c c o r d a n c e w i t h i n c r e a s e s in the c o s t of 
1 8 
" l i v i n g . E . G . W h i t l a m , the l e a d e r of the O p p o s i t i o n 
L a b o r P a r t y s u p p o r t e d the p r o p o s i t i o n t h a t the m a x i m u m 
s h o u l d be r a i s e d to t w e n t y - f i v e per c e n t of a v e r a g e w e e k l y 
19 
e a r m n g s . 
18 Liberal Party of Australia, Federal Election 1 9 7 2 ; 
Policy Speech, ( 1 9 7 2 ) , p. 9 . 
19 T h e ALP p l a t f o r m p r o v i d e s t h a t all S o c i a l S e c r u i t y 
p a y m e n t s 
" . . . w i l l be t i e d to a p r o p o r t i o n of the a v e r a g e 
w e e k l y e a r n i n g s so t h a t p e r s o n s r e c e i v i n g b e n e f i t s 
w i l l r e c e i v e a u t o m a t i c i n c r e a s e s as e i t h e r p r o d u c -
t i v i t y i n c r e a s e s or as o t h e r f a c t o r s i n c r e a s e 
g e n e r a l p r o s p e r i t y or as i n f l a t i o n o c c u r s . " 
In 1972 Whitlam promised that 
" A l l p e n s i o n s w i l l be i m m e d i a t e l y r a i s e d by $ 1 . 5 0 
and t h e r e a f t e r , e v e r y S p r i n g and A u t u m n , the b a s i c 
P e n s i o n r a t e w i l l be r a i s e d by $ 1 . 5 0 u n t i l it 
r e a c h e s 25 p e r c e n t of a v e r a g e w e e k l y m a l e e a r n i n g s 
See ALP, Labour Party Policy Speech 1972 , ( 1 9 7 2 ) , p.17 
- 215 -
The A b a n d o n m e n t of the U n i f o r m Pension P r i n c i p l e 
E m b o d i e d in the 1908 l e g i s l a t i o n was the p r i n c i p l e 
t h a t all aged p e n s i o n e r s who could s a t i s f y the m a x i m u m 
p e n s i o n m e a n s t e s t should r e c e i v e the same p e n s i o n , 
r e g a r d l e s s of any d i f f e r e n t i a t i n g c h a r a c t e r i s t i c s they 
m i g h t have h a d . In 1 9 6 3 , h o w e v e r , this p r i n c i p l e was 
a b a n d o n e d when " u n m a r r i e d " age p e n s i o n e r s were given a 
l a r g e r m a x i m u m p e n s i o n than " m a r r i e d " p e n s i o n e r s . I n 
so doing the M e n z i e s G o v e r n m e n t had r e v e r t e d to the 
p r a c t i c e a d o p t e d by New South Wales in 1 9 0 0 . To j u s t i f y 
this a c t i o n it was argued that it would r e m o v e the disad-
v a n t a g e being s u f f e r e d by single as c o m p a r e d with m a r r i e d 
p e n s i o n e r s , b e c a u s e of the p r o p o r t i o n a t e l y h i g h e r living 
2 X 
costs the f o r m e r e x p e r i e n c e . The initial d i f f e r e n t i a l 
2 2 
was $1.00 a w e e k , h o w e v e r , by 1972 it had r e a c h e d $ 3 . 0 0 . 
S i n c e 1 9 6 3 , some sixty per cent of all p e n s i o n e r s have been 
2 3 
paid at the " u n m a r r i e d " or " s t a n d a r d " r a t e . 
20 A c t 46 of 1 963 . U n d e r t h i s A c t , an " u n m a r r i e d " p e n s i o n e r 
w a s o n e w h o w a s e i t h e r n o t m a r r i e d o r m a r r i e d t o a s p o u s e 
r e c e i v i n g an a g e or i n v a l i d p e n s i o n , a s e r v i c e p e n s i o n , a 
t u b e r c u l o s i s a l l o w a n c e , u n e m p l o y m e n t b e n e f i t s o r s i c k n e s s 
b e n e f i t s ( a l t h o u g h t h e l a t t e r w a s e x c l u d e d u n d e r A c t 65 
of 1 9 6 8 ) . T h i s d e f i n i t i o n w a s w i d e n e d in 1970 to i n c l u d e 
m a r r i e d p e n s i o n e r s f o r c e d to l i v e a p a r t b e c a u s e of i l l n e s s 
a n d i n f i r m i t y ( A c t 2 of 1970) . 
21 C P D , ( 1 9 6 3 ) , H . R . 3 9 , p . 7 7 6 . 
2 2 L e g i s l a t i o n D i f f e r e n t i a l ($ p e r w e e k ) 
46 of 1 9 6 3 1 . 0 0 
41 of 1 9 6 6 1 . 2 5 
65 of 1 9 6 8 1 . 5 0 
94 of 1 9 6 9 1 . 7 5 
67 of 1 9 7 1 2 . 0 0 
14 of 1 9 7 2 2 . 2 5 
79 of 1 9 7 2 3 o 0 0 
23 D e p a r t m e n t of S o c i a l S e r v i c e s , ( D B S ) , A n n u a l R e p o r t s , 
( 1 9 6 3 - 4 — 1 9 7 2 - 3 ) . 
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T H E M A X I M U M P E N S I O N M E A N S T E S T ! 1909 - 1972 
S i n c e 1909 m a n y c h a n g e s have been made to the m a x i m u m 
p e n s i o n m e a n s t e s t . T h e i r e f f e c t has been to a l t e r both 
the p r o p o r t i o n of p e n s i o n e r s r e c e i v i n g the m a x i m u m p e n s i o n 
and the pension rate p a y a b l e to reduced pension r e c i p i e n t s . 
It s e e m s , h o w e v e r , that until the 1960s the impact of these 
c h a n g e s was quite s m a l l , for not only did the p r o p o r t i o n 
of p e n s i o n e r s r e c e i v i n g the m a x i m u m pension not vary 
m a r k e d l y , but also the p e r c e n t a g e d e v i a t i o n of the average 
from the maximum pension rate after 1941 r e m a i n e d quite 
small (see table 8 . 4 ) . In what follows the v a r i o u s 
a d j u s t m e n t s that were made to the m a x i m u m pension means 
test up to 1972 will be e x a m i n e d . 
The M a x i m u m Pension Income Limit: 1909 - 1960 
Only five c h a n g e s were made to the m a x i m u m a m o u n t of 
n o n - e x e m p t income that a p e n s i o n e r could receive in conjunc-
tion with the m a x i m u m pension before the m a x i m u m p e n s i o n 
m e a n s - a s - a s s e s s e d test was i n t r o d u c e d in 1961 (see table 
8 . 5 ) . The first h a p p e n e d in 1 9 2 3 , after a period of rapid 
i n f l a t i o n had s u b s t a n t i a l l y reduced the real value of the 
income l i m i t . T h e r e m a i n i n g increases o c c u r r e d between 
1946 and 1 9 5 4 . ^ ^ During this eight y e a r period the 
m a x i m u m pension income limit was raised from $1.25 to $7.00 
a w e e k . But the a v a i l a b l e e v i d e n c e s u g g e s t s that this 
p r o b a b l y had only a m i n o r e f f e c t on both the p r o p o r t i o n of 
p e n s i o n e r s r e c e i v i n g the m a x i m u m pension and the reduced 
p e n s i o n p a y a b l e , b e c a u s e only a small p r o p o r t i o n of reduced 
24 C P D , ( 1 9 2 3 ) , v o l . 1 0 5 , p . 3 5 7 8 . 
2 5 A c t s 2 6 o f 1 9 4 6 a n d 30 o f 1 9 5 4 , 
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T A B L E 8 . 4 
I N D I C A T O R S OF THE IMPACT OF CHANGES IN THE 




























3 . 7 
4 . 1 
4 . 6 






87 .00 86 .00 
79 .10 75 .30 




NOTE: 1 Relates to maximum standard pension rate. 
SOURCE: Department of Social Services, Annual Reports. 
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T A B L E 8 . 5 
DATE 
EFFECTIVE 
T H E M A X I M U M P E N S I O N I N C O M E L I M I T : 
1 9 0 9 - 1 9 6 1 
LIMIT 















































Separate maximum pension income limit abolished 
14.75 
19.25 
N O T E : 
Combined income of pensioner and non-pensioner spouse 
allowable in conjunction with the maximum pension. 
S O U R C E : Invalid and old-age pension act, 1908-1946; a n d 
Social Services Act, 1947-1960. 
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p e n s i o n r e c i p i e n t s r e c e i v e d a n o n - e x e m p t i n c o m e in e x c e s s 
of t h e i n c o m e l i m i t . A s u r v e y c a r r i e d o u t in V i c t o r i a in 
1 9 5 3 s u g g e s t e d t h a t o n l y f i f t e e n per c e n t of r e d u c e d p e n s i o n 
r e c i p i e n t s w e r e r e c e i v i n g r e d u c e d p e n s i o n s b e c a u s e of t h e 
m a x i m u m p e n s i o n i n c o m e t e s t . A c o m p a r a b l e s u r v e y c a r r i e d 
o u t in t h e f o l l o w i n g y e a r in S o u t h A u s t r a l i a p r o d u c e d 
2 7 
s i m i l a r r e s u l t s . T h r e e o t h e r c h a n g e s w e r e m a d e to t h i s 
i n c o m e t e s t f o r s p e c i a l c a t e g o r i e s of p e n s i o n e r s . 
F i r s t , in 1 9 2 0 a separate m a x i m u m p e n s i o n i n c o m e 
t e s t w a s c r e a t e d f o r b l i n d a g e p e n s i o n e r s . T h e y c o u l d , 
i n i t i a l l y , r e c e i v e a m a x i m u m p e n s i o n if t h e i r n o n - e x e m p t 
2 Q 
i n c o m e w a s no m o r e t h a n $ 7 . 0 0 a w e e k . No p a r t i c u l a r 
i n c o m e l i m i t w a s , h o w e v e r , s p e c i f i e d . I n s t e a d , t h e a m e n d i n g 
l e g i s l a t i o n p r o v i d e d t h a t b l i n d p e n s i o n e r s c o u l d r e c e i v e an 
i n c o m e ( i n c l u d i n g a m a x i m u m p e n s i o n of $ 1 . 5 0 a w e e k ) of no 
m o r e t h a n $ 8 . 5 0 , w h i c h m e a n t , of c o u r s e , t h a t as t h e 
m a x i m u m p e n s i o n i n c r e a s e d , the implied m a x i m u m p e n s i o n 
i n c o m e l i m i t w a s , c o r r e s p o n d i n g l y , l o w e r e d . In 1 9 4 7 
2 9 
t h e i n c o m e l i m i t w a s s e t , e x p l i c i t l y , at $ 6 . 7 5 a w e e k . 
26 D S S , A n n u a l R e p o r t , ( 1 9 5 2 - 3 ) , p . 9 . 
27 D S S , A n n u a l R e p o r t , ( 1 9 5 3 - 4 ) , p p . 8 a n d 1 0 . 
28 A c t 53 o f 1 9 2 0 . T h e T r e a s u r e r , S i r J o s e p h C o o k r e m a r k e d 
i n 1 9 2 0 : 
" I t is p r o p o s e d t o p e r m i t a b l i n d p e n s i o n e r to e a r n an 
a m o u n t w h i c h , t o g e t h e r w i t h h i s p e n s i o n , w i l l g i v e 
h i m t h e b a s i c w a g e as d e t e r m i n e d f r o m t i m e to t i m e in 
N e w S o u t h W a l e s , n a m e l y , £ l 4 5s p e r w e e k " ( C P D , ( 1 9 2 0 ) , 
V o l . 9 4 , po 6 7 7 3 ) . 
T h i s p r i n c i p l e w a s n o t , h o w e v e r , e m b o d i e d in t h e 1 9 2 0 
L e g i s l a t i o n . 
29 A c t 4 8 o f 1 9 4 1 ; s e e a l s o C P D , ( 1 9 4 1 ) , V o l . 1 6 9 , p p . 5 8 -
6 1 . T h e f o l l o w i n g y e a r s a w t h e i n t r o d u c t i o n of a u t o m a t i c 
c o s t o f l i v i n g a d j u s t m e n t s t o t h e b l i n d p e n s i o n e r ' s 
m a x i m u m p e n s i o n i n c o m e t e s t o n t h e b a s i s o f v a r i a t i o n s in 
in t h e F e d e r a l B a s i c W a g e ( A c t 3 of 1 9 4 2 ; a n d C P D , ( 1 9 4 2 ) , 
V o l . 1 7 0 , p p . 1 9 3 - 4 ) . T h i s c o n t i n u e d u n t i l 1 9 4 4 ( A c t 16 
o f 1 9 4 4 ) . In 1 9 4 7 t h i s i n c o m e t e s t i n c l u d e d a n y n o n -
e x e m p t i n c o m e r e c e i v e d b y t h e s p o u s e of a b l i n d p e n s i o n e r . 
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By 1 9 5 1 t h i s l i m i t had b e e n i n c r e a s e d to $ 2 0 . 0 0 a w e e k . ^° 
T h i s s p e c i a l m a x i m u m p e n s i o n i n c o m e t e s t for b l i n d a g e 
p e n s i o n e r s w a s a b o l i s h e d in 1 9 5 2 . ^ ^ S e c o n d l y , b e t w e e n 
1 9 4 8 a n d 1 9 5 5 a s e p a r a t e s e t of m a x i m u m p e n s i o n i n c o m e 
l i m i t s a p p l i e d to a g e p e n s i o n e r s w h o w e r e e x - s e r v i c e m e n . 
T h e s e l i m i t s w e r e s u c h t h a t p e n s i o n e r s w e r e a b l e to r e c e i v e 
a full s e r v i c e p e n s i o n in c o n j u n c t i o n w i t h the m a x i m u m 
a g e p e n s i o n . T h i r d l y , the 1 9 5 3 a m e n d i n g l e g i s l a t i o n 
a l l o w e d m a r r i e d c o u p l e s w h e r e o n l y o n e p a r t n e r q u a l i f i e d 
f o r a p e n s i o n to r e c e i v e the m a x i m u m p e n s i o n w i t h a n o n -
e x e m p t i n c o m e of $ 2 . 0 0 a w e e k m o r e t h a n t h a t a p p r o p r i a t e 
for a m a r r i e d p e n s i o n e r c o u p l e . T h i s d i f f e r e n t i a t i o n 
w a s , h o w e v e r , o n l y s h o r t l i v e d , for it w a s d i s c a r d e d in 
the f o l l o w i n g y e a r . 
T h e M a x i m u m P e n s i o n P r o p e r t y L i m i t : 1909 - 1 9 6 0 
C h a n g e s in the v a l u e of n o n - e x e m p t p r o p e r t y t h a t a 
p e n s i o n e r c o u l d own in c o n j u n c t i o n w i t h the m a x i m u m 
p e n s i o n h a v e a l s o b e e n i n f r e q u e n t (see t a b l e 8 . 6 ) . In 
1 9 0 8 , t h i s l i m i t d e p e n d e d on a p e n s i o n e r ' s m a r i t a l s t a t u s 
a n d w h e t h e r or n o t he o w n e d his own h o m e . B u t , w h e n the 
v a l u e of his h o m e w a s e x e m p t e d in 1 9 1 2 , t h e l a t t e r 
d i s t i n c t i o n w a s d r o p p e d . No f u r t h e r c h a n g e s o c c u r r e d u n t i l 
t h e 1 9 4 0 s . 
A s e r i e s of i m p o r t a n t m o d i f i c a t i o n s w e r e m a d e b e t w e e n 
1 9 4 1 and 1 9 5 4 . F i r s t l y , the d i s t i n c t i o n b e t w e e n m a r r i e d 
30 
26 o f 1 9 4 7 
38 o f 1 9 4 8 
2 6 o f 1 9 5 0 
22 o f 1 9 5 1 
M a x i m u m P e n s i o n I n c o m e 
L i m i t ($ p e r v^  e e k ) 
1 0 . 7 5 
1 1 . 7 5 
1 6 . GO 
2 0 . 0 0 
3 1 A c t 4 1 o f 1 9 5 2 . 
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T A B L E 8 . 6 













1. 7 . 1 9 0 9 
2 4 . 1 2 . 1 9 1 2 
1 1 . 1 2 . 1 9 4 1 
2 1 . 1 0 . 1 9 4 8 
2 9 . 1 0 . 1 9 5 3 










1. 3 . 1 9 6 1 S e p a r a t e maximum p e n s i o n p r o p e r t y l i m i t a b o l i s h e d 
NOTE: 1 A p e n s i o n e r ' s home was d e c l a r e d exempt p r o p e r t y . 
SOURCE: Invalid and Old Age Pension Act, 1908-1946; a n d 
• Social Sevvices Act, 1947-1960. 
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and u n m a r r i e d age pensioners was discarded in 1941, when 
all p e n s i o n e r s were required to satisfy the income limit 
p r e v i o u s l y applicable only to unmarried pensioners. Then, 
between 1948 and 1954, the maximum pension property limit 
was s u b s t a n t i a l l y liberalized, increasing as it did from 
$100 to $400. The available evidence suggests that this 
increase probably had a significant effect on both the 
proportion of pensioners receiving the maximum pension and 
the reduced pension payable, because a large proportion 
of reduced pension recipients owned non-exempt property 
in excess of the property limit. The abovementioned 1953 
Victorian pensioner survey suggested that seventy-seven 
per cent of pensioners who received a reduced pension did 
3 2 
SO because of the maximum pension property limit. A 
similar result was produced by the 1954 South Australian 
pensioner survey.^^ 
The Maximum Pension M e a n s - a s - A s s e s s e d Limit: 1961 - 1972 
The separate income and property tests were replaced 
by a composite m e a n s - a s - a s s e s s e d test in 1961. Under the 
new procedure m e a n s - a s - a s s e s s e d was equal to the sum of 
the annual rate of non-exempt income plus ten per cent of 
the value of non-exempt property over $400. To obtain 
the maximum pension a pensioner had to have means-as-
assessed of no more than $364, which was equivalent to 
having either no non-exempt property and non-exempt income 
of $7.00 a week, or no non-exempt income and non-exempt 
32 DSS, Annual Report, (1952 - 3), p.9. 
33 DSS, Annual Report, (1953 - 4),pp.8 and 10. 
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p r o p e r t y to the v a l u e of $4 ,040 (see t a b l e 8 . 
O n l y p e n s i o n e r s v/ho w e r e r e c e i v i n g r e d u c e d p e n s i o n s 
b e c a u s e of the m a x i m u m p e n s i o n p r o p e r t y test b e n e f i t e d 
f r o m the m e r g i n g of the m e a n s tests in 1 9 6 1 . The maximum 
level of the m a x i m u m p e n s i o n p r o p e r t y l i m i t was i n c r e a s e d 
m o r e than t e n - f o l d , from $400 to $ 4 , 0 4 0 , w h i l e the maximum 
level of the m a x i m u m p e n s i o n i n c o m e l i m i t r e m a i n e d 
u n c h a n g e d . As a r e s u l t , the m a x i m u m p e n s i o n was i m m e d i a t e l y 
g r a n t e d to s o m e e i g h t y - f i v e per c e n t of p e n s i o n e r s who 
p r e v i o u s l y r e c e i v e d only r e d u c e d p e n s i o n s (or 8 5 , 0 0 0 
p e n s i o n e r s ) , with the r e m a i n i n g f i f t e e n per cent being 
given a l a r g e r r e d u c e d p e n s i o n . ^ ^ For the vast m a j o r i t y 
of p e n s i o n e r s , h o w e v e r , the i n t r o d u c t i o n of the m a x i m u m 
p e n s i o n m e a n s - a s - a s s e s s e d test was of no i m p o r t a n c e . T h o s e 
• a l r e a d y r e c e i v i n g the m a x i m u m p e n s i o n ( s e v e n t y - s i x per c e n t 
of all p e n s i o n e r s ) and those r e c e i v i n g a r e d u c e d p e n s i o n 
b e c a u s e of e x c e s s i v e n o n - e x e m p t i n c o m e (six per c e n t ) 
g a i n e d n o t h i n g . 
Only two c h a n g e s were m a d e to this test up to 1 9 7 2 . 
The f i r s t , in 1 9 6 7 , i n v o l v e d the s p e c i f i c a t i o n of a s e p a r a t e , 
and h i g h e r , m a x i m u m pension m e a n s - a s - a s s e s s e d l i m i t for 
u n m a r r i e d p e n s i o n e r s , which was a f u r t h e r m a n i f e s t a t i o n of 
the C o m m o n w e a l t h ' s p o l i c y of p r o v i d i n g this g r o u p with 
3 4 Y m = 
M m 
5 2 
w h e r e Y m i s t h e m a x i m u m a m o u n t o f n o n - e x e m p t i n c o m e 
a l l o w a b l e w i t h t h e m a x i m u m p e n s i o n ; a n d . M m 
i s t h e m a x i m u m p e n s i o n m e a n s - a s - a s s e s s e d l i m i t . 
P m = 1 0 M m + $ 4 0 0 
w h e r e P m i s t h e m a x i m u m a m o u n t o f n o n - e x e m p t p r o p e r t y 
a l l o w a b l e w i t h t h e m a x i m u m p e n s i o n . 
35 D S S , A n n u a l R e p o r t , a 9 6 0 - 1 ) , p . 7 . 
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T A B L E 8 . 7 
C H A N G E S T O T H E M A X I M U M P E N S I O N M E A N S - A S - A S S E S S E D 





















1 . 3 . 1 9 6 1 364 7 . 0 0 4 , 0 4 0 
MARRIED UNMARRIED MARRIED UNMARRIED MARRIED UNMARRIED 
3 0 . 6 . 1 9 6 7 
4 . 5 . 1 9 7 2 
4 4 2 
8 9 7 
520 
1 , 0 4 0 
8 . 5 0 
1 7 . 2 5 
10.00 
2 0 . 0 0 
4 , 8 2 0 
9 , 3 7 0 
5 , 6 0 0 
10,800 
S O U R C E : Social Services Act, 1960-1972. 
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special a s s i s t a n c e b e c a u s e of the cost of living d i s a d v a n t a g e 
that they s u p p o s e d l y f a c e d . ^ ^ The second change o c c u r r e d 
in 1 9 7 2 , when both m e a n s - a s - a s s e s s e d limits were substan-
t i a l l y r a i s e d . ^ ^ These changes operated largely to the 
a d v a n t a g e of n o n - e x e m p t p r o p e r t y owning p e n s i o n e r s who were 
p r e v i o u s l y in r e c e i p t of a reduced p e n s i o n . They gained 
e i t h e r a m a x i m u m pension or a larger reduced p e n s i o n . 
The D e f i n i t i o n of N o n - E x e m p t Income 
By a l l o w i n g certain income d e d u c t i o n s , and by e x e m p t i n g 
c e r t a i n types of income from the income t e s t , the Common-
w e a l t h has been able to a s s i s t certain groups within the age 
p e n s i o n e r p o p u l a t i o n . Maximum pension r e c i p i e n t s b e n e f i t t e d 
by being able to receive a larger non-pension i n c o m e . Some 
p e n s i o n e r s who r e c e i v e d a reduced pension because of the 
income test gained by being able to receive a larger p e n s i o n . 
As d e t a i l s of the numerous changes that were made to the 
d e f i n i t i o n of n o n - e x e m p t income were provided in the p r e v i o u s 
c h a p t e r , only a brief summary is required h e r e . The main 
groups to b e n e f i t were: aged e x - s e r v i c e m e n ; the aged sick 
with d e p e n d a n t c h i l d r e n and those with i n c o m e - e a r n i n g p r o p e r t y 
The D e f i n i t i o n of N o n - E x e m p t Property 
By e x e m p t i n g certain types of p r o p e r t y from the p r o p e r t y 
test the C o m m o n w e a l t h not only allowed p e n s i o n e r s who 
r e c e i v e d the m a x i m u m pension to own m o r e p r o p e r t y , but it 
also a l l o w e d p e n s i o n e r s who received a reduced pension 
b e c a u s e of the p r o p e r t y test to receive a larger p e n s i o n . 
In the p r e v i o u s c h a p t e r full details of the changes that 
3 6 A c t 1 0 o f 1 9 6 7 . 
37 A c t 7 9 o f 1 9 7 2 . 
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w e r e m a d e to the d e f i n i t i o n of n o n - e x e m p t p r o p e r t y w e r e 
p r o v i d e d . T h e m o r e i m p o r t a n t of t h e s e w e r e : t h e e x e m p t i o n 
o f a p e n s i o n e r ' s h o m e ( 1 9 1 2 ) ; his p e r s o n a l e f f e c t s ( 1 9 4 6 ) ; 
t h e s u r r e n d e r v a l u e of a l i f e i n s u r a n c e p o l i c y up to $ 1 5 0 0 
( 1 9 5 1 ) ; a n d , t h e c a p i t a l i z a t i o n o f s u p e r a n n u a t i o n p a y m e n t s 
( 1 9 7 2 ) . 
T h e A d m i n i s t r a t i o n o f the M a x i m u m P e n s i o n M e a n s T e s t 
U n d e r t h e 1 9 0 8 l e g i s l a t i o n a p e n s i o n e r w a s b o u n d to 
n o t i f y t h e P e n s i o n C o m m i s s i o n e r if he a c q u i r e d a n y n o n -
e x e m p t i n c o m e or p r o p e r t y w h i c h w o u l d h a v e led to a 
r e d u c t i o n in his p e n s i o n . T h i s r e q u i r e m e n t c o n t i n u e d f o r 
m a n y y e a r s . In 1 9 3 2 , h o w e v e r , a m o r e s t r i n g e n t a p p r o a c h 
to a d m i n i s t r a t i o n of the m a x i m u m p e n s i o n m e a n s t e s t w a s 
a d o p t e d . In t h e f i r s t i n s t a n c e all p e n s i o n a p p l i c a n t s 
a f t e r O c t o b e r 1 9 3 2 f o u n d t h a t t h e i r a p p l i c a t i o n s w e r e m o r e 
c l o s e l y s c r u t i n i z e d to e n s u r e t h a t t h o s e w h o w e r e s u c c e s s f u l 
d i d n o t r e c e i v e a p e n s i o n l a r g e r t h a n t h a t to w h i c h t h e y 
w e r e e n t i t l e d . T h e n , f r o m A p r i l 1 9 3 4 , a g e n e r a l r e v i e w 
w a s m a d e o f all p e n s i o n s g r a n t e d b e f o r e O c t o b e r 1 9 3 2 , in 
o r d e r to e n s u r e t h a t " i l l e g a l " p e n s i o n s w e r e n o t b e i n g p a i d . 
T h i s r e v i e w w a s , h o w e v e r , s t o p p e d b e f o r e m a n y p e n s i o n s 
3 8 
w e r e a c t u a l l y r e d u c e d . W i t h the e m e r g e n c e of a m o r e 
l i b e r a l a p p r o a c h to t h e a d m i n i s t r a t i o n of the m e a n s t e s t 
a f t e r t h e S e c o n d W o r l d W a r , a p r o c e d u r e w a s a d o p t e d w h e r e b y 
p e n s i o n e r s c o u l d e a r n a s m a l l , b u t i r r e g u l a r , n o n - e x e m p t 
i n c o m e w i t h o u t d e t r i m e n t to t h e i r p e n s i o n s . ^ ^ C l e a r l y , 
T s S e e ~ T . H . K e w l e y , S o c i a l S e c u r i t y in A u s r r a l i a , a 9 7 3 ) , p . 1 2 7 
39 F o r d e t a i l s s e e f o o t n o t e 45 in the p r e v i o u s c h a p t e r . 
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such a p r a c t i c e o p e r a t e d to the a d v a n t a g e of those who 
w e r e able to o b t a i n casual w o r k . 
T H E M A X I M U M P E N S I O N RFnilCTinN R A T E : 1909 - 197? 
T h o s e p e n s i o n e r s who c o u l d not satisfy the m a x i m u m 
p e n s i o n m e a n s test c o u l d r e c e i v e only a r e d u c e d p e n s i o n , 
the size of w h i c h d e p e n d e d on the amount of n o n - e x e m p t 
income that they r e c e i v e d and the value of n o n - e x e m p t 
p r o p e r t y that they o w n e d . The 1908 l e g i s l a t i o n s p e c i f i e d 
that the annual m a x i m u m p e n s i o n was r e d u c e d , f i r s t , by 
one h u n d r e d per cent of the a m o u n t by w h i c h n o n - e x e m p t 
annual income e x c e e d e d the m a x i m u m pension income limit, 
and s e c o n d l y , by ten per cent of the value of p r o p e r t y 
o w n e d in e x c e s s of the m a x i m u m p e n s i o n p r o p e r t y limit. 
This p r a c t i c e r e m a i n e d in force until 1946, when the 
C h i f l e y Labor G o v e r n m e n t d e c i d e d to p e n a l i z e p e n s i o n e r s 
who o w n e d p r o p e r t y , as part of its p r o g r a m m e of r e d i s t r i -
buting i n c o m e . Thus p r o p e r t y - o w n i n g p e n s i o n e r s f o u n d their 
p e n s i o n s r e d u c e d by an extra ten per cent of the value of 
p r o p e r t y o w n e d in excess of $800.'^° Under this p r o c e d u r e , 
p e n s i o n e r s w i t h no n o n - e x e m p t income found that their p e n s i o n 
a p p r o a c h e d zero as the value of their n o n - e x e m p t p r o p e r t y 
in e x c e s s of the m a x i m u m pension p r o p e r t y limit a p p r o a c h e d 
$995 (at the time the e x c l u s i o n p r o p e r t y limit was $ 1 3 0 0 ) . 
A m i n o r c h a n g e was made to this formula before the initial 
one was r e i n t r o d u c e d by the M e n z i e s G o v e r n m e n t in 1954, as 
part of its plan to f a v o u r p r o p e r t y o w n e r s under the guise 
40 A c t 26 of 1946. 
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of e n c o u r a g i n g t h r i f t and se 1 f-hel p , 
W i t h the i n t r o d u c t i o n of the m e r g e d m e a n s t e s t in 1 9 6 1 , 
c a m e a new p e n s i o n f o r m u l a . The annual m a x i m u m p e n s i o n 
w a s r e d u c e d by the a m o u n t by w h i c h m e a n s - a s - a s s e s s e d (that 
i s , the sum of the annual rate of n o n - e x e m p t i n c o m e and 
ten per c e n t of the v a l u e of n o n - e x e m p t p r o p e r t y o v e r $ 4 0 0 ) 
e x c e e d e d the m a x i m u m p e n s i o n m e a n s - a s - a s s e s s e d l i m i t . 
T h i s m e a n t t h a t for a p e n s i o n e r w i t h no n o n - e x e m p t i n c o m e 
the m a x i m u m p e n s i o n was r e d u c e d by ten per c e n t of the 
v a l u e of n o n - e x e m p t p r o p e r t y he o w n e d o v e r $ 4 , 0 4 0 . On 
the o t h e r h a n d , for a p e n s i o n e r with no n o n - e x e m p t p r o p e r t y 
the m a x i m u m p e n s i o n was r e d u c e d by one h u n d r e d per c e n t of 
the n o n - e x e m p t i n c o m e he r e c e i v e d o v e r $364 a y e a r . 
A f u r t h e r , m o r e i m p o r t a n t , d e v e l o p m e n t took p l a c e in 
1969 w h e n the t a p e r e d m e a n s test was i n t r o d u c e d . U n d e r 
t h i s the m a x i m u m p e n s i o n was r e d u c e d by o n l y half the 
a m o u n t by w h i c h m e a n s - a s - a s s e s s e d e x c e e d e d the m a x i m u m 
4 2 
p e n s i o n m e a n s - a s - a s s e s s e d l i m i t . The e f f e c t of this w a s 
to i n c r e a s e the p e n s i o n p a y a b l e to all r e d u c e d p e n s i o n 
r e c i p i e n t s , the v a s t m a j o r i t y of w h o m w e r e p r o p e r t y o w n e r s . 
In t o t a l , 9 0 , 0 0 0 p e n s i o n s , some 12.8 per c e n t of the 
p e n s i o n e r p o p u l a t i o n , b e n e f i t e d from the t a p e r i n g of the 
m e a n s t e s t . 
4 1 U n d e r A c t 5 1 o f 1 9 5 3 t h e m a x i m u m p e n s i o n w a s r e d u c e d 
b y a n e x t r a e i g h t r a t h e r t h a n t e n p e r c e n t o f t h e v a l u e 
o f p r o p e r t y ov/ned in e x c e s s o f $ 8 0 0 . T h i s , m a r g i n a l l y , 
a s s i s t e d r e d u c e d p e n s i o n r e c i p i e n t s w h o o w n e d p r o p e r t y 
v a l u e d a t b e t w e e n $ 9 0 0 a n d $ 2 5 0 0 . 
42 A c t 9 2 o f 1 9 6 9 . In 1 9 7 1 ( u n d e r A c t 16 o f 1 9 7 1 ) 
r e d u c e d p e n s i o n r e c i p i e n t s w h o s e m e a n s - a s - a s s e s s e d 
e x c e e d e d t h e m a x i m u m p e n s i o n m e a n s - a s - a s s e s s e d l i m i t 
b y n o m o r e t h a n $ 5 2 w e r e g r a n t e d a p e n s i o n i n c r e a s e 
e q u a l t o h a l f t h e i n c r e a s e in t h e m a x i m u m p e n s i o n . 
S u b s e q u e n t l y , t h i s m a r g i n w a s i n c r e a s e d t o $ 1 8 2 ( u n d e r 
A c t 6 7 o f 1 9 7 1 ) , b e f o r e i t w a s a b o l i s h e d e a r l y i n 
1 9 7 2 ( u n d e r A c t 14 o f 1 9 7 2 ) . 
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U n t i l the S e c o n d W o r l d W a r , s u c c e s s i v e C o m m o n -
w e a l t h G o v e r n m e n t s were c o n t e n t to p r o v i d e m e r e l y 
s u p p l e m e n t a r y a s s i s t a n c e to age p e n s i o n e r s . Since t h e n , 
h o w e v e r , p r i o r i t i e s have c h a n g e d . G r a d u a l l y C o m m o n w e a l t h 
G o v e r n m e n t s have a c c e p t e d m o r e f i n a n c i a l r e s p o n s i b i l i t y 
f o r p e n s i o n e r s . T h o s e e n t i r e l y d e p e n d a n t on t h e i r p e n s i o n s 
have b e n e f i t e d by the f r e q u e n t i n c r e a s e s in the m a x i m u m 
p e n s i o n and the l i b e r a l i z i n g of the m a x i m u m p e n s i o n m e a n s 
t e s t . T h o s e r e c e i v i n g r e d u c e d p e n s i o n s , e s p e c i a l l y those 
w i t h p r o p e r t y , have g a i n e d by the l i b e r a l i z i n g of both 
the m a x i m u m p e n s i o n means test and the m a x i m u m p e n s i o n 
r e d u c t i o n r a t e . 
W i t h o u t d o u b t the most i m p o r t a n t c h a n g e s that have 
been m a d e to the m a x i m u m p e n s i o n m e a n s test o c c u r r e d in 
the 1940s and e a r l y 1950s when the m a x i m u m p e n s i o n i n c o m e 
and p r o p e r t y tests w e r e both s u b s t a n t i a l l y l i b e r a l i z e d . 
T h e s e c h a n g e s b e n e f i t t e d all p e n s i o n e r s . P r o p e r t y o w n i n g 
p e n s i o n e r s g a i n e d m o s t , h o w e v e r , from the three c h a n g e s 
that w e r e made d u r i n g the 1960s and 1 9 7 0 s . The f i r s t of 
w h i c h was the m e r g i n g of the m e a n s tests in 1 9 6 1 , f o l l o w e d 
by the t a p e r i n g of the means test in 1 9 6 9 . The last 
i m p o r t a n t c h a n g e was the d o u b l i n g of the m a x i m u m p e n s i o n 
m e a n s - a s - a s s e s s e d limit in 1 9 7 2 . 
The m a x i m u m p e n s i o n has become more g e n e r o u s o v e r the 
y e a r s , p a r t i c u l a r l y since the mid 1 9 4 0 s . It has been able 
to more than keep pace with the cost of living since the 
end of the First W o r l d W a r , a l t h o u g h s e t - b a c k s did o c c u r 
in the e a r l y 1930s and early 1 9 5 0 s . As to the r e l a t i v e 
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p o s i t i o n of a g e d p e n s i o n e r s in the c o m m u n i t y ' s i n c o m e 
s t r u c t u r e it s e e m s c l e a r t h a t it h a d , at b e s t , o n l y 
m a r g i n a l l y i m p r o v e d up to the S e c o n d W o r l d W a r . T h e r e -
a f t e r , h o w e v e r , p e n s i o n e r s p r o b a b l y g a i n e d vis a vis 
the r e s t of s o c i e t y . 
9. NON-PENSION BENEFITS FOR THE AGED: 1908 - 1972 
Until the S e c o n d World War s u c c e s s i v e C o m m o n w e a l t h 
G o v e r n m e n t s gave little a s s i s t a n c e to age p e n s i o n e r s who 
had a d e m o n s t r a b l e need for special r e l i e f even though 
they r e c e i v e d the m a x i m u m p e n s i o n . During the 1 9 4 0 s , 
h o w e v e r , the range of additional n o n - p e n s i o n benefits 
a v a i l a b l e was e x t e n d e d . And the following two decades 
saw a f u r t h e r p r o l i f e r a t i o n of such b e n e f i t s . 
This c h a p t e r is c o n c e r n e d with the v a r i o u s n o n - p e n s i o n 
b e n e f i t s , both cash and i n - k i n d , that the C o m m o n w e a l t h 
p r o v i d e d for the aged up to 1 9 7 2 . The first section 
o u t l i n e s the C o m m o n w e a l t h ' s policy in 1 9 0 8 . Then a 
d e t a i l e d c a t a l o g u e of the numerous n o n - p e n s i o n b e n e f i t s 
that were i n t r o d u c e d is g i v e n , with an a s s e s s m e n t m a d e , 
w h e r e p o s s i b l e , of their impact upon the aged c o m m u n i t y . 
COMMONV/EALTH P O L I C Y IN 1908 
In 1908 the A u s t r a l i a n age pension scheme was designed 
to give a s s i s t a n c e to the "deserving aged" not on the basis 
of each i n d i v i d u a l ' s d e m o n s t r a t e d need but in a c c o r d a n c e 
with an a s s u m e d a v e r a g e n e e d . In short it was assumed that 
a m a x i m u m pension of $1 a week would satisfy the needs of 
an age p e n s i o n e r with limited m e a n s . If that proved to 
be too l i t t l e , it was then taken for granted that some 
o t h e r income source could be t a p p e d . The C o m m o n w e a l t h 
refused to provide the "deserving aged" with more than a 
basic cash a l l o w a n c e , even if a need for extra a s s i s t a n c e 
could be e s t a b l i s h e d . M o r e o v e r , the C o m m o n w e a l t h e n t i r e l y 
ignored those it c o n s i d e r e d to be either " u n d e s e r v i n g " of 
a s s i s t a n c e or o u t s i d e its sphere of r e s p o n s i b i l i t y . This 
policy was p r o b a b l y adopted for two r e a s o n s . F i r s t , it 
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l i m i t e d e x p e n d i t u r e on aged r e l i e f to a "fair and 
r e a s o n a b l e " a m o u n t for the c o m m u n i t y to p r o v i d e . S e c o n d l y , 
it e n s u r e d that t h r i f t and s e l f - r e l i a n c e w o u l d not be 
d i s c o u r a g e d . 
Up to the S e c o n d World War the C o m m o n w e a l t h only 
g r u d g i n g l y r e l i n q u i s h e d its rigid policy on n o n - p e n s i o n 
b e n e f i t s . G r a d u a l l y and s o m e w h a t r e l u c t a n t l y , h o w e v e r , 
a range of new benefits w e r e i n t r o d u c e d in the 1 9 4 0 s . 
This range was e x t e n d e d c o n s i d e r a b l y in the 1950s and 1 9 6 0 s . 
It is to these n o n - p e n s i o n b e n e f i t s that a t t e n t i o n is now 
t u r n e d . 
I N S T I T U T I O N A L P E N S I O N S 
Aged i n m a t e s of public i n s t i t u t i o n s w e r e , i n i t i a l l y , 
c o n s i d e r e d to be solely the r e s p o n s i b i l i t y of the States 
and thus the C o m m o n w e a 1th p r o v i d e d them with no a s s i s t a n c e . ^ 
But during the First World War this a t t i t u d e s o f t e n e d a 
little under p r e s s u r e from the S t a t e s . In 1916 an 
i n s t i t u t i o n a l p e n s i o n of 20c a week was p r o v i d e d to inmates 
of b e n e v o l e n t a s y l u m s who w e r e e i t h e r age p e n s i o n e r s or 
2 
q u a l i f i e d p e n s i o n a p p l i c a n t s before a d m i t t a n c e . W h i l e 
r e l u c t a n t to take m o r e financial r e s p o n s i b i l i t y for aged 
i n s t i t u t i o n a l i n m a t e s , the C o m m o n w e a l t h f i n a l l y a g r e e d , 
in the e a r l y 1 9 2 0 s , to allow inmates who q u a l i f i e d fnr 
an age p e n s i o n after e n t e r i n g the "asylum", and age p e n s i o n e r 
hospital p a t i e n t s , tc r e c e i v e this i n s t i t u t i o n a l 
U n d e r A c t 17 o f 1 9 0 8 a n a g e p e n s i o n e r w h o b e c a m e a n 
i n m a t e o f a b e n e v o l e n t a s y l u m c o u l d r e c e i v e n o m o r e 
t h a n f o u r w e e k l y p e n s i o n i n s t a l l m e n t s u p t o 2 8 d a y s 
p r i o r t o h i s s c h e d u l e d d i s c h a r g e . 
A c t 32 o f 1 9 1 6 . 
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p e n s i o n . ^ S o m e y e a r s l a t e r , in 1 9 4 2 , t h e C u r t i n L a b o r 
G o v e r n m e n t d e c i d e d , o n c e m o r e u n d e r p r e s s u r e f r o m the 
S t a t e s , to a l l o w a g e p e n s i o n e r s to r e t a i n t h e i r a g e 
p e n s i o n s a f t e r e n t e r i n g h o s p i t a l . F r o m t h a t t i m e 
i n s t i t u t i o n a l p e n s i o n s w e r e g r a n t e d o n l y to e l i g i b l e 
b e n e v o l e n t a s y l u m inmates."^ In 1 9 4 7 t h e s e p e n s i o n s 
w e r e p a i d o n l y to i n m a t e s of " b e n e v o l e n t h o m e s " w h i c h 
w e r e n o t c o n s i d e r e d a " h o s p i t a l " u n d e r t h e C o m m o n w e a l t h ' s 
n e w l y e s t a b l i s h e d h o s p i t a l b e n e f i t s s c h e m e . ^ A g e d 
i n m a t e s of p s y c h i a t r i c h o s p i t a l s w e r e n e v e r e l i g i b l e to 
r e c e i v e an i n s t i t u t i o n a l p e n s i o n . ^ B e t w e e n 1 9 1 6 and 1 9 7 2 
t h e i n s t i t u t i o n a l p e n s i o n w a s i n c r e a s e d on t h i r t y - t w o 
o c c a s i o n s , and r e d u c e d t w i c e ( s e e t a b l e 9 . 1 ) . In 1 9 6 3 
m a r r i e d p e n s i o n e r s w e r e g r a n t e d a l a r g e r p e n s i o n t h a n 
- s i n g l e p e n s i o n e r s . ^ Two y e a r s l a t e r , s u p p l e m e n t a r y 
a s s i s t a n c e w a s g i v e n to s i n g l e i n s t i t u t i o n a l p e n s i o n e r s 
Q 
w h o w e r e e n t i r e l y d e p e n d e n t on t h e i r a g e p e n s i o n s . 
A c t 15 of 1 9 2 3 . P e n s i o n e r p a t i e n t s h a d to b e h o s p i t a l i s e d 
f o r a t l e a s t 28 d a y s b e f o r e t h e y q u a l i f i e d for t h i s b e n e f i t . 
A c t 3 of 1 9 4 2 . 
A c t 25 of 1 9 4 7 . P u b l i c a n d p r i v a t e n u r s i n g h o m e s w e r e 
e x c l u d e d . 
F r o m 1 9 6 6 , h o w e v e r , if a p e n s i o n e r p a t i e n t of a p s y c h i a t r i c 
h o s p i t a l is a b s e n t f r o m t h a t h o s p i t a l for a c o n t i n u o u s 
p e r i o d of s i x d a y s t h e n h i s p e n s i o n e n t i t l e m e n t is r e s t o r e d 
w i t h r e s p e c t to a n y w h o l e d a y i n v o l v e d in t h a t a b s e n c e . 
M o r e o v e r , if t h e p e n s i o n e r p a t i e n t is a b s e n t f r o m the 
h o s p i t a l for a c o n t i n u o u s p e r i o d of f o u r w e e k s t h e n he is 
e n t i t l e d to r e c e i v e b a c k p a y m e n t of h i s p e n s i o n for e a c h 
d a y t h a t h i s p e n s i o n w a s s u s p e n d e d , u p to a l i m i t of 84 d a y s 
(act 41 of 1 9 6 6 ) . F o r a d i s c u s s i o n of t h e c o n s e q u e n c e s of 
t h i s m e a n s u r e see C l a i r e B u n d y , " E l i g i b i l i t y of M e n t a l 
H o s p i t a l P a t i e n t s for S o c i a l S e r v i c e B e n e f i t s " , A u s t r a l i a n 
J o u r n a l of S o c i a l I s s u e s , 1 9 6 4 , V o l . 2 , N o . 2 , p p . 1 3 - 1 4 . 
A c t 46 of 1 9 6 3 . 
A c t 57 of 1 9 6 5 . 




1 2 . 1 0 . 1 9 1 6 
13 . 9 . 1 923 
8 . 1 0 . 1 9 2 5 
4 . 1 0 . 1 9 2 8 
23 . 7 . 1 931 
13 . 8 . 1 9 3 2 
2 6 . 1 0 . 1 9 3 3 
24 . 9 . 1936 
9 . 9 . 1937 
2 6 . 1 2 c l 9 4 0 
3 . 4 . 1 9 4 1 
9 . 7 . 1 9 4 2 
6 . 4 . 1 9 4 4 
5 . 7 . 1 9 4 5 
3 . 7 . 1947 
2 1 . 1 0 . 1 9 4 8 
2 . 1 1 . 1 9 5 0 
1 . 1 1 . 1 9 5 1 
2 . 1 0 . 1 9 5 2 
2 9 . 1 0 . 1 9 5 3 
4 . 6 . 1 9 5 5 
2 4 . 1 0 . 1 9 5 7 
8 . 1 0 . 1 9 5 9 
6 . 1 0 . 1 9 6 0 
5 . 1 0 . 1 9 6 1 
T H E I N S T I T U T I O N A L W E E K L Y P E N S I O N R A T E : 




0 . 3 0 
0 . 4 0 
0 . 5 5 
0 . 5 0 
0 . 3 8 
0 . 5 0 
0 . 5 5 
0.60 
0 . 6 5 
0 . 7 2 
0 . 8 5 
0 . 9 5 
lol3 
1 . 30 
1 . 50 
1 . 75 
2.10 
2 . 3 5 
2 . 4 5 
2.80 
3 . 0 5 
3 . 3 0 
3 . 5 0 
3 . 7 0 
7 . 1 1 . 1 9 6 3 
1 . 1 0 . 1 9 6 4 
1 . 1 0 . 1 9 6 5 
1 3 o l 0 a 9 6 6 
1 0 . 1 0 . 1 9 6 8 
9 . 1 0 . 1 9 6 9 
8 . 1 0 . 1 9 7 0 
7 . 1 0 . 1 9 7 1 
4 . 5 . 1972 
27 . 9 . 1 972 
S O U R C E : 
MARRIED 
3 . 7 0 




3 . 9 0 5 . 2 0 
4 . 2 0 5 . 5 0 
4 . 5 0 5 . 8 0 
4 . 8 0 6 . 1 0 
5 . 0 0 6 . 3 0 
5 . 00 7 . 0 0 
5 . 00 7 . 2 5 
5 . 0 0 8 . 0 0 
SINGLE 
4 . 0 0 




4 . 2 0 
4 . 5 0 
4 . 8 0 
5 . 1 0 
5 . 3 0 
6.00 
6 . 2 5 
7 . 0 0 
Invalid and Old-Age Pension Act, (1908 - 1946 
and , Social Service Act, (1947 - 1972)o 
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I n s t i t u t i o n a l p e n s i o n s w e r e g r a n t e d to only a small n u m b e r 
of aged p e o p l e . In 1 9 5 6 , the last y e a r for w h i c h f i g u r e s 
are a v a i l a b l e , a m e r e 6244 p e n s i o n s w e r e paid (see table 
9 . 2 ) . 
C O M P A S S I O N A T E A L L O W A N C E S FOR AGF.D A L I E N S 
S i n c e n a t u r a l i z a t i o n was a n e c e s s a r y c o n d i t i o n for 
the r e c e i p t of an age pension until 1 9 6 6 , a l i e n s who could 
o t h e r w i s e s a t i s f y the e l i g i b i l i t y tests were not e n t i t l e d 
g 
to a p e n s i o n . For many y e a r s this small section of the 
aged c o m m u n i t y had r e c e i v e d no C o m m o n w e a l t h a s s i s t a n c e . 
The Curtin Labor G o v e r n m e n t , h o w e v e r , d e c i d e d that from 
March 1943 all a l i e n s who had lived in A u s t r a l i a since 
J a n u a r y 1901 and who could satisfy the r e m a i n i n g e l i g i b i l i t y 
tests should r e c e i v e an a l l o w a n c e . U n t i l S e p t e m b e r 1944 
each a p p l i c a n t had to be a p p r o v e d by T r e a s u r y , a f t e r 
w h i c h , h o w e v e r , a general g r a n t i n g a u t h o r i t y was given 
to the M i n i s t e r for Social S e r v i c e s . In May 1 9 5 1 , p e r h a p s 
to c e l e b r a t e the f i f t i e t h a n n i v e r s a r y of F e d e r a t i o n , he 
was a u t h o r i z e d to provide a l l o w a n c e s to aliens who had 
a r r i v e d in A u s t r a l i a during 1901.^^ In t o t a l , less than 500 
1 2 
" c o m p a s s i o n a t e a l l o w a n c e s " a y e a r w e r e g r a n t e d up to 1966. 
A L L O W A N C E S FOR P E N S I O N E R S WITH C H I L D R E N 
Until the early 1940s age p e n s i o n e r s with c h i l d r e n 
r e c e i v e d no extra a s s i s t a n c e from the C o m m o n w e a l t h . W h e n , 
9 D e p a r t m e n t o f S o c i a l S e r v i c e s , ( D S S ) , A n n u a l R e p o r t , 
( 1 9 5 0 - 1 ) , p p . 6 - 7 . 
1 0 I b i d . , p . 6 , 
1 1 I b i d . 
12 A s a t J u n e 30 1 9 6 7 t h e r e w e r e o n l y 17 r e c i p i e n t s . 
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TABLE 9 . 2 
























NOTE: 1 F i g u r e s no l o n g e r p u b l i s h e d s e p a r a t e l y 
SOURCE: Depar tment o f S o c i a l S e c u r i t y ^ (DBS), 
Annual Reports. 
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in 1 9 4 1 , the M e n z i e s non Labor G o v e r n m e n t i n t r o d u c e d its 
u n i v e r s a l c h i l d e n d o w m e n t s c h e m e , age p e n s i o n e r s with 
c h i l d r e n w e r e a m o n g s t the r e c i p i e n t s . ^ ^ But b e c a u s e 
child e n d o w m e n t w a s not d e c l a r e d a form of e x e m p t income 
until 1 9 4 7 , only p e n s i o n e r s with an income below the 
m a x i m u m p e n s i o n income limit could i n i t i a l l y b e n e f i t . 
U n d e r this scheme a w e e k l y a l l o w a n c e of 50c was paid in 
r e s p e c t of each child other than the first in a f a m i l y . 
This w e e k l y a l l o w a n c e was i n c r e a s e d to 75c in 1 9 4 5 , and 
to $1.00 t h r e e y e a r s l a t e r . The s c h e m e ' s c o v e r a g e was 
w i d e n e d , in 1 9 5 0 , to include the f i r s t , or o n l y , c h i l d , 
in r e p e c t of whom a w e e k l y a l l o w a n c e of 50c was p a y a b l e . 
F o u r t e e n y e a r s lapsed before the next c h a n g e . In 1964 the 
child e n d o w m e n t paid in r e s p e c t of each child after the 
second rose 50c to $1.15 a week.^"^ Further i n c r e a s e s , 
w h i c h w e r e g r a d u a t e d a c c o r d i n g to the number of c h i l d r e n 
in the f a m i l y , w e r e g r a n t e d in O c t o b e r 1 9 7 1 . ^ ^ 
From the mid 1940s a d d i t i o n a l a s s i s t a n c e was given 
to h a n d i c a p p e d age p e n s i o n e r s who cared for c h i l d r e n . In 
1947 the C h i f l e y Labor G o v e r n m e n t p r o v i d e d age p e n s i o n e r s 
who were e i t h e r blind or p e r m a n e n t l y i n c a p a c i t a t e d and who 
T s S e e T . H . K e w l e y , S o c i a l S e c u r i t y in A u s t r a l i a , ( 1 9 7 3 ) , 
C h . 1 0 f o r d e t a i l s . 
14 A c t 3 o f 1 9 6 4 ; s e e D S S , A n n u a l R e p o r t , ( 1 9 6 3 - 4 ) , 
p p . 9 - 1 0 . 
1 5 C h i l d e n d o w m e n t i n c r e a s e s w e r e a s f o l l o w s : 
t h i r d c h i l d : $ 0 . 5 0 
f o u r t h c h i l d : $ 1 . 0 0 
f i f t h c h i l d : $ 1 . 5 0 
s i x t h c h i l d : $ 2 . 0 0 
s e v e n t h c h i l d 
o r m o r e : $ 2 . 5 0 , p l u s 5 0 c f o r e a c h c h i l d 
a f t e r t h e s e v e n t h . 
A c t 6 7 o f 1 9 7 1 ; s e e , D S S , A n n u a l R e p o r t , ( 1 9 7 1 - 2) p . 2 0 
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had r e s p o n s i b i l i t y for one or m o r e c h i l d r e n w i t h a f a m i l y 
a l l o w a n c e of 50c a w e e k . ^ ^ This had been i n c r e a s e d to 
$ 1 . 5 0 a w e e k by 1 9 6 1 . ^ ^ F u r t h e r a s s i s t a n c e w a s g r a n t e d 
to t h e s e p e n s i o n e r s in 1955 w h e n an a d d i t i o n a l a l l o w a n c e 
of $ 1 . 0 0 per c h i l d o t h e r than the f i r s t w a s p a i d . ^ ® A 
p r o p e r t y t e s t w a s a t t a c h e d to this g r a n t in 1 9 6 0 . ^ ^ Two 
y e a r s l a t e r the a d d i t i o n a l b e n e f i t w a s l i f t e d to $ 1 . 5 0 a 
w e e k for e a c h e l i g i b l e c h i l d . 
It w a s not until 1965 t h a t f a m i l y a l l o w a n c e s and c h i l d 
s u b s i d i e s b e c a m e a v a i l a b l e to all age p e n s i o n e r s c a r i n g 
for one or m o r e c h i l d r e n . T h r e e y e a r s l a t e r , h o w e v e r , 
the p a y m e n t of f a m i l y a l l o w a n c e s , w h i c h had b e c o m e , in 
f a c t , a s u b s i d y for the f i r s t or o n l y c h i l d , w a s a b a n d o n e d , 
b e i n g r e p l a c e d by a s p e c i f i c a l l o w a n c e of $ 2 . 5 0 a w e e k for 
-the f i r s t or o n l y c h i l d . This was i n c r e a s e d by $ 1 . 0 0 in 
1969 and a g a i n by $ 1 . 0 0 in 1 9 7 1 . 
S i n g l e age p e n s i o n e r s who w e r e r e s p o n s i b l e for one 
or m o r e c h i l d r e n w e r e g r a n t e d a g u a r d i a n ' s a l l o w a n c e of 
$ 4 . 0 0 a w e e k from 1 9 6 5 . ^ ^ Four y e a r s l a t e r an a d d i t i o n a l 
16 T h i s w a s a n e x t e n s i o n of a p r a c t i c e i n t r o d u c e d b y t h e 
C h i f l e y G o v e r n m e n t i n 1 9 4 3 w h i c h i n v o l v e d o n l y i n v a l i d 
p e n s i o n e r s ( A c t s 14 o f 1 9 4 3 a n d 26 o f 1 9 4 7 ) . 
17 T h e s e a l l o w a n c e s w e r e i n c r e a s e d o n t h r e e o c c a s i o n s -
i n 1 9 4 9 (to 9 0 c a w e e k ) , 1 9 5 1 (to $ 1 . 1 5 a w e e k ) a n d 
1 9 6 1 (to $ 1 . 5 0 a w e e k ) . H o w e v e r , i n 1 9 6 3 t h e y b e c a m e 
p a y a b l e w i t h r e s p e c t t o c h i l d r e n w h o w e r e b e t w e e n t h e 
a g e s o f 1 6 a n d 18 a n d w h o w e r e b o t h r e c e i v i n g a f u l l -
t i m e e d u c a t i o n a n d d e p e n d a n t u p o n t h e p e n s i o n e r ( A c t 4 6 
o f 1 9 6 3 ) . T h e u p p e r a g e l i m i t w a s i n c r e a s e d to 2 1 i n 
1 9 6 5 ( A c t 57 o f 1 9 6 5 ) . 
1 8 A c t 6 7 o f 1 9 5 6 ; s e e . D S S , A n n u a l R e p o r t , ( 1 9 5 6 - 7 ) , p . 4 
1 9 T h e e x c l u s i o n p r o p e r t y l i m i t w a s s e t a t t e n t i m e s t h e 
a n n u a l p e n s i o n r a t e p l u s $ 3 6 4 . I t w a s , h o w e v e r , 
l i b e r a l i z e d i n 1 9 6 5 ( A c t 57 o f 1 9 6 5 ) , 1 9 6 7 ( A c t 10 o f 
1 9 6 7 ) a n d 1 9 6 9 ( A c t 94 o f 1 9 6 9 ) . 
20 A c t 57 o f 1 9 6 5 . 
2 1 I b i d . 
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$ 2 . 0 0 a w e e k w a s p r o v i d e d if o n e o r m o r e of the d e p e n d a n t 
c h i l d r e n w a s e i t h e r u n d e r the a g e of six o r an i n v a l i d . 
At the e n d of the 1 9 7 1 - 7 2 .financial y e a r t h e r e w e r e 
s o m e 2 3 , 0 0 0 age a n d i n v a l i d p e n s i o n e r s r e c e i v i n g a l l o w a n c e s 
f o r c h i l d r e n (see t a b l e 9 . 3 ) . A l t h o u g h the p r o p o r t i o n of 
a g e p e n s i o n e r s w h o b e n e f i t e d f r o m t h e s e v a r i o u s c h i l d 
s u b s i d i e s is n o t a v a i l a b l e , it was m o s t p r o b a b l y v e r y 
s m a l l , c e r t a i n l y l e s s t h a n 2 p e r c e n t in the l a t e 1 9 6 0 s . 
A L L O W A N C E S FOR P E N S I O N E R S W I T H A N O N - P E N S I O N E R W I F E 
U n t i l 1 9 4 7 a g e p e n s i o n e r s w i t h a n o n - p e n s i o n e r w i f e 
w e r e g i v e n no e x t r a a s s i s t a n c e by the C o m m o n w e a l t h . The 
C h i f l e y L a b o r G o v e r n m e n t then d e c i d e d to g r a n t a m a r r i e d 
age p e n s i o n e r w h o w a s e i t h e r p e r m a n e n t l y i n c a p a c i t a t e d o r 
b l i n d , and w h o had a n o n - p e n s i o n e r w i f e who c o u l d s a t i s f y 
2 2 
a m e a n s t e s t , w i t h a w e e k l y a l l o w a n c e of $ 2 . 0 0 . T h e 
f i r s t of m a n y c h a n g e s to this m e a n s t e s t w a s m a d e in the 
f o l l o w i n g y e a r . ^ ^ F r o m 1965 a w i f e ' s a l l o w a n c e b e c a m e 
T2 This means test required that the annual allowance be 
reduced, first, by one hundred per cent of the amount by 
which the non-pensioner wife's non-exempt income exceeded 
$104 a year; secondly, by ten per cent of the value of 
her non-exempt property valued at between $100 and $800; 
and thirdly, by twenty per cent of the value of her 
remaining non-exempt property (Act 26 of 1947). 
23 Under 38 of 1948, if the aggregate of the husband's age 
pension plus his war pension exceeded $12.20 a week, then 
the wife's allowance was reduced by half that excess. 
This maximum aggregate was increased as follows: 
Legislation ? P•W 
26 of 1950 13.00 
22 of 1951 13.50 
41 of 1952 14.75 
51 of 1953 16.75 
30 of 1954 18.25 
38 of 1955 Abolished 
The non-pensioner wife's income limit was increased from 
$104 to $156 a year (Act 38 of 1948). This was subsequently 
increased to $260 (Act 51 of 1953) and then to $364 a year 
(Act 30 of 1954). Further, her permissible property limit 
was increased, first, from $100 to $200 (Act 38 of 1948), 
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TABLE 9.3 
A L L O W A N C E S FOR C H I L D R E N : 1948 - 1972 
NUTIBER OF PENSIONERS RECEIVING:^ 
AS AT A CHILDRENS A GUARDIANS A FAMILY 
30 JUNE ALLOWANCE ALLOWANCE ALLOWANCE 
1948 • o • • 6,785 
1949 • • • • 6,851 
1950 • • • • 7,046 
1951 • • • • 6,792 
1952 • • • « 6,566 
1953 • • • • 6,759 
1954 • • • • 7,204 
1955 o • • • 7,382 
1956 • • • • 7,932 
1957 3,611 • • 8,546 
1958 4,006 • • 8,243 
1959 4,347 • • • 9,843 
1960 n.a.^ • • 9,350 
1961 4,536 • • 9,475 
1962 4,992 • • 10,190 
1963 5,076 • • 10,591 
1964 5,213 • • 11,018 
1965 5,442 • • 11,307 
1966 5,784 523 12,583 
1967 6,502 565 13,950 
1968 6,830 1,016 13,956 
1969 15,174 1,012 • • 
1970 17,591 1,162 • • 
1971 19,019 1,298 # • 
1972 20,722 1,380 • • 
N O T E S : 1 I n c l u d e s i n v a l i d p e n s i o n s . 
2 Not a v a i l a b l e . 
S O U R C E : D S S , Annual Reports. 
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a v a i l a b l e to all age p e n s i o n e r s whose w i v e s w e r e a b l e to 
s a t i s f y the m e a n s t e s t . The e f f e c t t h a t this had on the 
n u m b e r of p e n s i o n e r c o u p l e s r e c e i v i n g a w i f e ' s a l l o w a n c e 
s e e m s , h o w e v e r , to have been q u i t e small (see t a b l e 9 . 4 ) . 
By 1972 this a l l o w a n c e had r i s e n to $ 8 . 0 0 a week.^"^ It 
w a s , h o w e v e r , s u p e r s e d e d in t h a t y e a r by the p a y m e n t of a 
$ 1 7 . 2 5 a w e e k s p e c i a l p e n s i o n to w i v e s of age p e n s i o n e r s 
w h o w e r e n o t , t h e m s e l v e s , p e n s i o n e r s and w h o c o u l d s a t i s f y 
2 5 
a t a p e r e d m e a n s t e s t . T h e s e s p e c i a l p e n s i o n s w e r e 
t h e n to $ 3 0 0 (Act 22 of 1 9 5 1 ) and y e t a g a i n to $ 4 6 0 
(Act 30 of 1 9 5 4 ) . A m i n o r c h a n g e w a s m a d e to the 
m a x i m u m a l l o w a n c e r e d u c t i o n s c a l e in 1 9 5 3 a n d 1 9 5 4 . 
F r o m 1 9 5 0 she had to s a t i s f y a m e r g e d m e a n s t e s t . T h e 
m a x i m u m allowable m e a n s - a s - a s s e s s e d l i m i t w a s i n i t i a l l y 
s e t at $364 (Act 45 of 1 9 6 0 ) , b u t it w a s i n c r e a s e d to 
$ 4 4 2 in 1967 (Act 10 of 1 9 6 7 ) . The m a x i m u m a l l o w a n c e 
r e d u c t i o n s c a l e w a s t a p e r e d in 1 9 6 9 , w h i c h m e a n t t h a t 
the m a x i m u m a l l o w a n c e w a s r e d u c e d by o n l y h a l f the a m o u n t 
by w h i c h the n o n - p e n s i o n e r w i f e ' s m e a n s - a s - a s s e s s e d 
e x c e e d e d $ 4 4 2 . See D S S , A n n u a l R e p o r t , (1965 - 6 ) , p . 1 1 ; 
D S S , A n n u a l R e p o r t , (1967 - 8 ) , p . 6 ; a n d , D S S , A n n u a l 
R e p o r t , (1971 - 2 ) , p . 7 9 . 
24 T h e M a x i m u m N o n - P e n s i o n e r W i f e ' s A l l o w a n c e : 1947 - 1 9 7 1 
As at M a x i m u m N o n - P e n s i o n e r 
J u n e 30 W i f e ' s A l l o w a n c e 
$ P / W 
1 9 4 7 2 . 0 0 
1 9 4 9 2 . 4 0 
1 9 5 2 3 . 0 0 
1 9 5 3 3 . 5 0 
1 9 6 2 4 . 7 5 
1 9 6 4 6 . 0 0 
1 9 6 9 7 . 0 0 
1 9 7 1 8 . 0 0 
25 A c t 79 of 1 9 7 2 ; see C o m m o n w e a l t h P a r l i a m e n t a r y D e b a t e s , 
( C P D ) , ( 1 9 7 2 ) , H . R . 8 0 , p p . 1 7 6 2 - 3 . T h i s w a s 
r e c o m m e n d e d by P r o f e s s o r R . I . D o w n i n g in 1 9 7 0 (see 
R . I , D o w n i n g , " T h e A g e d " in R . F , H e n d e r s o n , et a l . 
P e o p l e in P o v e r t y , ( 1 9 7 0 ) , p . 7 2 ) . The i n i t i a l m e a n s - a s -
a s s e s s e d l i m i t w a s $ 8 9 7 . 
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T A B L E 9.4 
A L L O W A N C E S F O R N O N - P E N S I O N E R W I V E S : 1 9 4 8 - 1 9 7 2 
AS AT 
30 J U N E N U M B E R 
1 9 4 8 11 ,750 
1 9 4 9 1 2 , 4 7 7 
1 9 5 0 1 2 , 7 2 0 
1 9 5 1 1 2 , 1 0 0 
1 9 5 2 1 1 , 4 6 6 
1 9 5 3 1 1 , 5 9 3 
1 9 5 4 1 2 , 3 6 2 
1 9 5 5 1 2 , 5 5 5 
1 9 5 6 1 2 , 5 6 6 
1 9 5 7 1 2 , 8 3 7 
1 9 5 8 1 2 , 0 4 4 
1 9 5 9 1 2 , 4 6 9 
1 9 6 0 1 2 , 9 5 2 
1 9 6 1 1 3 , 5 5 9 
1 9 6 2 1 4 , 3 7 2 
1 9 6 3 1 5 , 3 9 0 
1 9 6 4 1 6 , 1 0 1 
1 9 6 5 1 6 , 3 0 5 
1 9 6 6 1 7 , 3 1 8 
1967 1 8 , 6 7 0 
1 9 6 8 1 8 , 8 1 8 
1 9 6 9 2 0 , 1 8 0 
1 9 7 0 2 2 , 8 7 3 
1 9 7 1 2 2 , 9 9 8 
1 9 7 2 2 3 , 6 9 0 
N O T E : 1 I n c l u d e s I n v a l i d P e n s i o n e r s 
S O U R C E : D S S , Annual Reports. 
- 243 -
designed to ensure that the Commonwealth no longer discrim-
inated between married pensioners with pensioner wives and 
those w i t h o u t . Both now received the same amount of 
a s s i s t a n c e . In t o t a l , more than 23,000 age and invalid 
pensioners received allowance for their n o n - p e n s i o n e r wives 
as at June 30 1972 (see table 9.4). Although the proportion 
of age pensioners who received an allowance is not known 
it was most probably quite small, certainly less than 3 
per cent in the late 1960s. 
S U P P L E M E N T A R Y ASSISTANCE TO PENSIONERS 
IN RENTED A C C O M M O D A T I O N 
Towards the end of the 1950s the Menzies non-Labor 
G o v e r n m e n t , acknowledging that there w e r e , i n d e e d , age 
pensioners who were entirely dependent on their p e n s i o n , 
decided to provide cash supplementary assistance to 
2 S 
pensioners who were considered to be most in n e e d . As 
a result single pensioners who paid rent and who were 
entirely dependent on their pension were granted a means 
2 7 
tested weekly rent allowance of $ 1 . 0 0 . A number of 
changes have subsequently been made to this s c h e m e . 
The first change occurred in 1965 when the rent 
allowance became available to married pensioners who 
received a wife's a l l o w a n c e . This immediately increased 
the number of beneficiaries by 30 per cent (see table 9 . 5 ) . 
At the same t i m e , the rent allowance was doubled to $2.00 
26 A c t 44 o f 1 9 5 8 ; s e e C P D , ( 1 9 5 8 ) , H . R . 2 1 , p . 1 2 4 6 . 
27 D S S , A n n u a l R e p o r t , (1958 - 9 ) , p . 5 . I n i t i a l l y t h e 
e x c l u s i o n i n c o m e l i m i t w a s $ 1 . 0 0 a w e e k a n d t h e 
e x c l u s i o n p r o p e r t y l i m i t w a s $ 4 0 0 . 
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a w e e k and the m e a n s test w a s l i b e r a l i z e d . ^ ® F u r t h e r 
a l t e r a t i o n s w e r e m a d e in the e a r l y 1 9 7 0 s . In 1 9 7 0 an age 
p e n s i o n e r ' s s p o u s e w h o w a s l i v i n g a l o n e b e c a u s e of the 
p e n s i o n e r ' s i l l n e s s or i n f i r m i t y , and w h o w a s r e c e i v i n g 
a p e n s i o n at the s t a n d a r d r a t e , b e c a m e e l i g i b l e to r e c e i v e 
2 9 
t h i s a l l o w a n c e . Two y e a r s l a t e r m a r r i e d age p e n s i o n e r 
c o u p l e s w h o p a i d r e n t w e r e m a d e e l i g i b l e . At the same 
t i m e , the m e a n s t e s t was f u r t h e r l i b e r a l i z e d , w h i c h 
i m m e d i a t e l y i n c r e a s e d the n u m b e r of r e c i p i e n t s by 37 per 
c e n t (see t a b l e 9 . 5 ) , and the rent a l l o w a n c e w a s d o u b l e d 
to $ 4 . 0 0 a w e e k . ^° 
T h e r e is l i t t l e d o u b t t h a t this r e n t a l l o w a n c e p r o v i d e d 
some r e l i e f to a small s e c t i o n of the age p e n s i o n e r 
p o p u l a t i o n . W h i l e both the n u m b e r and p r o p o r t i o n of age 
p e n s i o n e r s r e c e i v i n g this a s s i s t a n c e has i n c r e a s e d m a r k e d l y 
s i n c e 1 9 G 5 , only 14 per c e n t of p e n s i o n e r s (a total of 
1 0 7 , 3 8 5 p e o p l e ) w e r e b e n e f i c i a r i e s as at June 30 1972 (see 
t a b l e 9 . 5 ) . M o r e o v e r , b e c a u s e of the size of the r e n t 
s u b s i d y it is d o u b t f u l w h e t h e r it did very m u c h to help 
2 8 A c t 57 o f 1 9 6 5 . T h e e x c l u s i o n m e a n s - a s - a s s e s s e d l i m i t 
w a s f i x e d a t $ 1 5 6 , b u t t h e m a x i m u m a n n u a l a l l o w a n c e 
w a s r e d u c e d b y t h e a m o u n t b y w h i c h m e a n s - a s - a s s e s s e d 
e x c e e d e d $ 5 2 ( D S S , A n n u a l R e p o r t , ( l 9 6 5 - p . 7 ) . 
In f a c t , n i n e t y - f i v e p e r c e n t o f r e c i p i e n t s r e c e i v e d 
t h e m a x i m u m a l l o w a n c e a s a t J u n e 30 1 9 6 6 ( D S S , A n n u a l 
R e p o r t , ( 1 9 6 5 - 6 ) , p . 1 0 ) . 
2 9 A c t 2 o f 1 9 7 0 . 
30 A c t 7 9 o f 1 9 7 2 . S u p p l e m e n t a r y a s s i s t a n c e w a s e x t e n d e d 
t o m a r r i e d p e n s i o n e r s , o n t h e b a s i s o f h a l f t o e a c h 
p a r t n e r , s u b j e c t t o t h e e l i g i b i l i t y c o n d i t i o n a p p l y i n g 
t o s i n g l e p e n s i o n e r s . T h e e x c l u s i o n m e a n s - a s - a s s e s s e d ' 
l i m i t w a s , h o w e v e r , r a i s e d to $ 2 6 0 . A s a t J u n e 30 
1 9 7 3 , 8 1 . 1 p e r c e n t o f r e c i p i e n t s r e c e i v e d t h e m a x i m u m 
a l l o w a n c e ( D S S , A n n u a l R e p o r t , ( 1 9 7 2 - 3 ) , p . 1 3 . 
w a s e s t i m a t e d t h a t 1 0 8 , 0 0 0 p e n s i o n e r s w o u l d b e n e f i t 
f r o m t h e s e c h a n g e s ( C P D , ( 1 9 7 2 ) , H . R . 8 0 , p . 1 7 6 3 ) , 
b u t , i n f a c t , o n l y 3 9 , 8 0 4 g a i n e d a n a l l o w a n c e f o r t h e 
f i r s t t i m e i n 1 9 7 2 - 3 , ( D S S , A n n u a l R e p o r t , ( 1 9 7 2 - 3 ) , 
p . 1 3 ) . 
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t h o s e it was d e s i g n e d to a s s i s t . A s u r v e y c a r r i e d out 
in V i c t o r i a in D e c e m b e r 1970 i n d i c a t e d that the maximum 
s u p p l e m e n t a r y a s s i s t a n c e a l l o w a n c e c o v e r e d the rent for 
o n l y 22.9 per c e n t of b e n e f i c i a r i e s ; for a n o t h e r 20.5 per 
c e n t it c o v e r e d less than 40 per cent of t h e i r rent (see 
t a b l e 9 . 6 ) . 
A L L O W A N C E S FOR S U R V I V I N G P E N S I O N E R S 
S i n c e O c t o b e r 1968 a s u p p l e m e n t a r y b e n e f i t to a 
s u r v i v i n g p e n s i o n e r s p o u s e of a d e c e a s e d age p e n s i o n e r has 
been a v a i l a b l e . ^ ^ This i n v o l v e d the p a y m e n t of up to six 
f o r t n i g h t l y p e n s i o n i n s t a l m e n t s , e q u i v a l e n t in v a l u e to 
the two p e n s i o n s p r e v i o u s l y p a i d . As at June 30 1 9 7 2 , 
18,556 p e n s i o n e r s w e r e r e c e i v i n g this b e n e f i t . ^ ^ 
C A S H F U N E R A L A L L O W A N C E S 
A g r a n t of up to $20 was p r o v i d e d by the C o m m o n w e a l t h 
from July 1943 to c o v e r the funeral costs of a d e c e a s e d 
age p e n s i o n e r . ^ ^ This was paid to any p e r s o n , i n c l u d i n g 
an age p e n s i o n e r , who incurred the funeral c o s t s . The 
scope of this s c h e m e was widened in 1965 to c o v e r the 
f u n e r a l c o s t s of an age p e n s i o n e r ' s d e c e a s e d s p o u s e or 
d e p e n d a n t c h i l d r e n . ^ ^ At the same t i m e , the a l l o w a n c e 
paid to an age p e n s i o n e r was i n c r e a s e d to a m a x i m u m of $ 4 0 , 
w h i l e for o t h e r s it r e m a i n e d at $ 2 0 . A l m o s t 5 0 , 0 0 0 p e o p l e , 
i n c l u d i n g some 2 3 , 6 0 0 age and invalid p e n s i o n e r s , r e c e i v e d 
a l m o s t S I . 6 m in funeral b e n e f i t s in 1971-72 (see t a b l e 9 . 7 ) 
3 1 A c t 65 o f 1 9 6 8 ; a n d D S S , A n n u a l R e p o r t , ( 1 9 6 8 - 9 ) , p . 6 . 
32 D S S , A n n u a l R e p o r t , ( 1 9 7 1 - 2 ) , p . 1 4 . 
33 A c t 14 o f 1 9 4 3 o G r a n t s w e r e n o t p a y a b l e t o a d m i n i s t r a t o r s 
o f c o n t r i b u t o r y f u n e r a l b e n e f i t f u n d s ( s e e a l s o A c t 5 1 
o f 1 9 5 3 ) , 
34 A c t 57 o f 1 9 6 5 ; s e e a l s o , A c t 22 o f 1 9 5 1 . 
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TABLE 9 . 6 
RENT P A I D BY V I C T O R I A N SUPPLEMENTARY A S S I S T A N C E 
B E N E F I C I A R I E S IN DECEMBER 1970 
RENT PAID PER WEEK 
Under $3 
$3 to Under $4 
$4 to Under $5 
$5 to Under $10 
Over $10 















SOURCE: D S S , "Survey of Rents Paid by Age Pensioners 
in Victoria receiving supplementary Assistance", 
(December 1 9 7 0 ) , p . 3 . 
T A B L E 9 . 7 
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SUBSIDIZED MEDICAL TREATMFNT 
Two u n s u c c e s s f u l a t t e m p t s w e r e m a d e in the 1930s and 
and 1940s to i n t r o d u c e a C o m m o n w e a l t h s u b s i d i z e d m e d i c a l 
s c h e m e c a t e r i n g f o r , among o t h e r s , age p e n s i o n e r s . The 
f i r s t i n v o l v e d the s h o r t - l i v e d N a t i o n a l H e a l t h and P e n s i o n 
I n s u r a n c e A c t of 1 9 3 8 . The s e c o n d i l l - f a t e d a t t e m p t was 
m a d e by the C h i f l e y L a b o r G o v e r n m e n t in the l a t e 1 9 4 0 s . ^ ^ 
Both of t h e s e f a i l e d b e c a u s e a g r e e m e n t c o u l d not be 
r e a c h e d w i t h the m e d i c a l p r o f e s s i o n and o t h e r a f f e c t e d 
i n t e r e s t g r o u p s . 
The M e n z i e s n o n - L a b o r G o v e r n m e n t , h o w e v e r , u n d e r the 
g u i d a n c e of E a r l e P a g e , was able to gain the c o - o p e r a t i o n 
of the m e d i c a l p r o f e s s i o n and in F e b r u a r y 1951 the 
P e n s i o n e r M e d i c a l S e r v i c e ( P M S ) c a m e into o p e r a t i o n . ^ ^ 
It p r o v i d e d free m e d i c a l t r e a t m e n t by p a r t i c i p a t i n g 
g e n e r a l p r a c t i t i o n e r s to p e n s i o n e r s and t h e i r d e p e n d e n t s 
e i t h e r in the p a t i e n t ' s home or the p r a c t i t i o n e r ' s s u r g e r y , 
H o w e v e r , the s c h e m e did not c o v e r g e n e r a l a n a e s t h e t i c 
or t r e a t m e n t of f r a c t u r e s , but t h e s e w e r e a v r ^ l a b l e to 
p e n s i o n e r s and t h e i r d e p e n d e n t s at a r e d u c e o ite from 
the O u t p a t i e n t s S e c t i o n of P u b l i c H o s p i t a l s . D o c t o r s 
who c h o s e to p a r t i c i p a t e in the PMS w e r e paid on a 
T s S e e T h e l m a H u n t e r , T h e P o l i t i c s o f N a t i . o n a l H e a l t h , 
( 1 9 6 9 ) , p a s s i m ; a n d , R . G . M e n z i e s , T h e M e a s u r e o f 
t h e Y e a r s , ( 1 9 7 0 ) , C h . 1 2 . 
36 T h e s e r v i c e w a s a u t h o r i z e d b y t h e f o l l o w i n g r e g u l a t i o n s 
u n d e r t h e N a t i o n a l H e a l t h S e r v i c e A c t , 1 9 4 8 - 4 9 : 
(1) M e d i c a l S e r v i c e s f o r P e n s i o n e r s R e g u l a t i o n s ; 
(2) P e n s i o n e r s ' M e d i c a l S e r v i c e s C o m m i t t e e o f 
I n q u i r y R e g u l a t i o n ; 
(3) M e d i c i n e s f o r P e n s i o n e r s R e g u l a t i o n s ; a n d , 
(4) M e d i c i n e s f o r P e n s i o n e r s ' C o m m i t t e e o f 
I n q u i r y R e g u l a t i o n s . 
T h e N a t i o n a l H e a l t h A c t , 1 9 5 3 , c o n s o l i d a t e d t h e s e 
r e g u l a t i o n s . S e e E a r l P a g e , T r u a n t S u r g e o n , ( 1 9 6 3 ) , 
C h . X L I I . 
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f e e - f o r - s e r v i c e b a s i s with the level of r e m u n e r a t i o n 
b e i n g d e t e r m i n e d by c o n s u l t a t i o n and n e g o t i a t i o n . 
I n i t i a l l y the s u r g e r y and d o m i c i l i a r y c o n s u l t i n g fees 
w e r e 60c and 75c r e s p e c t i v e l y . (Table 9.8 i n d i c a t e s 
how both t h e s e f e e s have i n c r e a s e d since 1 9 5 1 . ) As 
well as t h i s , it m u s t be m e n t i o n e d here that the M e n z i e s 
G o v e r n m e n t a l s o p r o v i d e d PMS p a t i e n t s w i t h a w i d e r a n g e 
of free m e d i c i n e s from July 1 9 5 1 . ^ ^ 
T h e f i r s t m a j o r c h a n g e to the PMS o c c u r r e d in N o v e m b e r 
1955 w h e n free m e d i c a l t r e a t m e n t was p r o v i d e d o n l y to 
p e n s i o n e r s , and t h e i r d e p e n d e n t s , who c o u l d s a t i s f y an 
i n c o m e t e s t . U n d e r this t e s t p a r t i c i p a n t s c o u l d have 
a n o n - e x e m p t w e e k l y i n c o m e of not m o r e than e i t h e r $ 4 . 0 0 , 
if they w e r e s i n g l e ; $ 8 . 0 0 , if they w e r e m a r r i e d w i t h 
a p e n s i o n e r s p o u s e ; o r , $ 1 0 . 0 0 , if they w e r e m a r r i e d 
O Q 
w i t h a n o n - p e n s i o n e r s p o u s e . This was to e n s u r e t h a t 
only p e n s i o n e r s who c o u l d not a f f o r d to c o n t r i b u t e to 
v o l u n t a r y m e d i c a l i n s u r a n c e fund w o u l d r e c e i v e f r e e 
m e d i c a l t r e a t m e n t . ^ ^ Table 9.9 i n d i c a t e s t h a t , w h i l e 
o n l y a small p r o p o r t i o n of p e n s i o n e r s w e r e e x c l u d e d 
f r o m the P M S , the p r o p o r t i o n e x c l u d e d a c t u a l l y i n c r e a s e d 
up to the mid 1 9 6 0 s . On June 30 1 9 5 5 , for e x a m p l e , 
"37 T h e C o m m o n w e a l t h h a d i n t r o d u c e d a s i m i l a r s c h e m e i n 
t h e m i d 1 9 4 0 s , b u t i t w a s n e v e r f u l l y o p e r a t i v e 
( e x p e n d i t u r e s i n 1 9 4 8 - 4 9 t o t a l l e d a m e r e $ 2 9 8 , 0 7 4 ) , 
s e e T h e l m a H u n t e r , o p . c i t . , f o r d e t a i l s ^ W i t h 
r e s p e c t t o t h e P P B S s e e N a t i o n a l H e a l t h S e r v i c e , 
I n f o r m a t i o n B u l l e t i n N o . 5 , " F r e e M e d i c a l S e r v i c e s a n d 
M e d i c i n e s f o r P e n s i o n e r s " ( 1 / 9 / 1 9 5 5 ) . T h e l i s t o f 
a v a i l a b l e m e d i c i n e s c l o s e l y c o r r e s p o n d e d t o t h o s e l i s t e d 
i n t h e B r i t i s h P h a r m a c o p o e i a ( s e e D e p a r t m e n t o f H e a l t h 
( D H ) , H e a l t h , ( S e p t e m b e r 1 9 5 4 ) , V o l . 4 , N o . 3 , p . 8 2 ) . 
T h e r a n g e o f d r u g s a v a i l a b l e w a s e x t e n d e d i n 1 9 5 3 ( D H , 
A n n u a l R e p o r t , ( 1 9 5 3 - 4 ) , p p . 1 2 0 - 1 ) , a n d a g a i n i n 
1 9 5 9 ( A c t 7 2 o f 1 9 5 9 ). 
3 8 A c t 6 8 o f 1 9 5 5 . 
3 9 D H , A n n u a l R e p o r t , ( 1 9 5 4 - 6 ) , p . 9 8 . 
TABLE 9 . 8 
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P R E S C R I B E D F E E S P A I D TO D O C T O R S 





( $ ) 
DOMICIL IARY 
CONSULTATION FEE 
( $ ) 
. 2 . 1 9 5 1 
. 7 . 1 9 5 1 
. 1 . 1 9 5 2 
. 1 1 . 1 9 5 4 
. 7 . 1 9 5 8 
. 1 2 . 1 9 6 2 
. 5 . 1 9 6 5 
. 5 . 1 9 6 7 
. 5 . 1 9 6 9 
. 7 . 1 9 7 1 
0.60 
0.80 





1 . 7 0 
1 . 8 5 
2 . 5 0 




1 . 3 0 
1 . 4 0 
2.00 
2 . 1 5 
2 . 3 5 
3 . 6 0 
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13.9 per c e n t of p e n s i o n e r s w e r e i n e l i g i b l e to p a r t i c i p a t e 
in the P M S . 
T h e PMS m e a n s t e s t was c o n s i d e r a b l y l i b e r a l i z e d in 
the mid 1 9 6 0 s . All p e n s i o n e r s as at J a n u a r y 1 1966 w e r e 
a l l o w e d to p a r t i c i p a t e in the P M S , but o n l y new p e n s i o n e r s 
w h o had m e a n s - a s - a s s e s s e d of no m o r e than $884 c o u l d 
s u b s e q u e n t l y gain free m e d i c a l t r e a t m e n t . A f u r t h e r 
c h a n g e o c c u r r e d in S e p t e m b e r 1966 w h e n p e n s i o n e r s who 
g a i n e d a r e d u c e d p e n s i o n b e c a u s e of the r e c e n t i n c r e a s e 
in the m a x i m u m p e n s i o n ( w h i c h , of c o u r s e , had the e f f e c t 
of i n c r e a s i n g the e x c l u s i o n m e a n s - a s - a s s e s s e d l i m i t ) 
b e c a m e e l i g i b l e . A n o t h e r l i b e r a l i z a t i o n o c c u r r e d in 
April 1967 w h e n the PMS e x c l u s i o n m e a n s - a s - a s s e s s e d 
l i m i t w a s r a i s e d to $1196 for m a r r i e d p e n s i o n e r s , and to 
$ 1 0 5 3 for all o t h e r p e n s i o n e r s . ^ ^ No f u r t h e r c h a n g e s 
w e r e m a d e to the PMS m e a n s t e s t up to 1 9 7 2 , w h i c h m e a n t 
t h a t p e n s i o n e r s w h o g a i n e d a r e d u c e d p e n s i o n b e c a u s e of 
the t a p e r i n g of the m e a n s t e s t in 1969 and the c a p i t a l i z a t i o n 
of s u p e r a n n u a t i o n p a y m e n t s in 1972 w e r e not able to o b t a i n 
free m e d i c a l t r e a t m e n t . 
C o m m o n w e a l t h e x p e n d i t u r e on both the PMS and the 
P e n s i o n e r P h a r m a c e u t i c a l B e n e f i t s S c h e m e has i n c r e a s e d 
o v e r the y e a r s , p a r t i c u l a r l y d u r i n g the 1 9 6 0 s , f r o m u n d e r 
$3m in 1 9 5 1 - 5 2 to a l m o s t $80m in 1 9 7 1 - 7 2 (see t a b l e 9 . 1 0 ) . 
S i n c e J a n u a r y 1959 C o m m o n w e a l t h a s s i s t a n c e has also 
been p r o v i d e d for m e d i c a l i n s u r a n c e fund c o n t r i b u t o r s who 
are s i x t y - f i v e y e a r s of age or o v e r . W i t h i n the f r a m e w o r k 
T o A c t I C Q o f 1 9 6 5 ; s e e D H , H e a l t h , ( S e p t e m b e r 1 9 6 5 ) , 
V o l . 1 5 , N o . 3 , p p . 1 4 - 1 5 . 
4 1 A c t 44 o f 1 9 6 6 . 
4 2 A c t 14 o f 1 9 6 7 . 
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of its s u b s i d i z e d m e d i c a l i n s u r a n c e s c h e m e the M e n z i e s 
G o v e r n m e n t a g r e e d to s u b s i d i z e any c o n t r i b u t o r w h o had a 
m e d i c a l c l a i m w h i c h w o u l d be d i s a l l o w e d e i t h e r b e c a u s e 
it r e l a t e d to " p r e - e x i s t i n g a i l m e n t s " or a " c h r o n i c i l l n e s s " , 
or b e c a u s e its v a l u e e x c e e d e d the " m a x i m u m b e n e f i t l i m i t " 
s p e c i f i e d by the m e d i c a l i n s u r a n c e f u n d s . ^ ^ The p r o c e d u r e 
a d o p t e d i n v o l v e d e a c h fund c r e a t i n g a " S p e c i a l A c c o u n t " 
into w h i c h c o n t r i b u t i o n f r o m , a m o n g o t h e r s , p e o p l e s i x t y -
f i v e y e a r s of age or o v e r w e r e c r e d i t e d , and 
p a y m e n t s m a d e to such c o n t r i b u t o r s w e r e d e b i t e d . The 
C o m m o n w e a l t h a g r e e d to o f f s e t any d e f i c i t t h a t m i g h t o c c u r 
on t h i s a c c o u n t . I t was i n t e n d e d t h a t this p r o c e d u r e 
p r o v i d e s u b s i d i z e d m e d i c a l t r e a t m e n t to t h o s e m e m b e r s of 
the a g e d c o m m u n i t y who w e r e in some need of a s s i s t a n c e 
-and who c o u l d not p a r t i c i p a t e in the P M S . The m e d i c a l 
i n s u r a n c e f u n d s , h o w e v e r , used it to i n c r e a s e t h e i r r e s e r v e s 
r a t h e r than to i n c r e a s e t h e i r p a y m e n t s to the c o n t r i b u t o r s 
t h a t it w a s d e s i g n e d to a s s i s t . ^ ^ The o n l y c h a n g e t h a t 
w a s m a d e to this s y s t e m o c c u r r e d in J a n u a r y 1960 w h e n the 
4 3 F o r c r i t i c i s m s s e e : C o m m . o f A u s t . , R e p o r t o f t h e S e n a t e 
S e l e c t C o m m i t t e e o n M e d i c a l a n d H o s p i t a l C o s t s , ( J u n e 
1 9 7 0 ) , cin x v l G . C . H u g h e s , ' H e a l t h S e r v i c e s f o r t h e 
A g e d ' i n S i d n e y S a x , ( E d . ) , T h e A g e d i n A u s t r a l i a n 
S o c i e t y , ( 1 9 7 0 ) , p p . 1 0 1 - 1 5 , T h e l m a H u n t e r , " S o m e 
T h o u g h t s o n t h e P h a r m a c e u t i c a l B e n e f i t s S c h e m e " , 
A u s t r a l i a n J o u r n a l o f S o c i a l I s s u e s , S p r i n g 1 9 6 3 , V o l . 1 , 
4 , p p . 3 3 - 4 0 ; N . A . H a l l , " P h a r m a c e u t i c a l A s p e c t s o f 
t h e A u s t r a l i a n N a t i o n a l H e a l t h S e r v i c e " , J o u r n a 1 o f t h e 
A m e r i c a n P h a r m a c e u t i c a l A s s o c i a t i o n , A p r i l 1 9 6 9 , V o l . 9 , 
p p . 1 8 4 - 6; ^ n d r T h e l m a H u n t e r , T h e P o l i t i c s o f N a t i o n a l 
H e a l t h , p p . 2 7 5 - 3 1 4 . S e e a l s o D H , " R e v i e w o f N a t i o n a l 
H e a l t h B e n e f i t s P r o v i d e d U n d e r t h e N a t i o n a l H e a l t h A c t " , 
( 1 9 6 1 ) , p . 9 ; a n d , D S S , " R e v i e w o f P e n s i o n e r M e d i c a l 
S e r v i c e : P r e s e n t a t t i t u d e o n i t e m s d i s c u s s e d a t C o m m o n -
w e a l t h / A M A C o m m i t t e e M e e t i n g 1 9 / 7 / 6 8 " , p a s s i m . 
44 See DH, Health , (December 1 9 5 8 ) , Vol. 8 , No. 4 , p p . 9 9 -
1 0 3 ; and. Act 6 8 of 1 9 5 8 . 
4 5 R . B S c o t t o n , " V o l u n t a r y H e a l t h I n s u r a n c e in A u s t r a l i a " , 
(a p a p e r p r e s e n t e d a t A N Z A A S C o n f e r e n c e , 1 9 6 8 ) . 
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M e n z i e s G o v e r n m e n t d e c i d e d t h a t it w a s no l o n g e r n e c e s s a r y 
to f o r c e t h e m e d i c a l i n s u r a n c e f u n d s to t r a n s f e r all t h e i r 
a g e d c o n t r i b u t o r s to the " S p e c i a l A c c o u n t " . 
S i n c e its i n c e p t i o n the " S p e c i a l A c c o u n t " p r o c e d u r e 
has o p e r a t e d o n l y on a s m a l l s c a l e . I n i t i a l l y , in 1 9 5 9 -
6 0 , t h e C o m m o n w e a l t h s u b s i d y w a s $ 2 0 0 , 0 0 0 (or 1 per c e n t 
of all the C o m m o n w e a l t h ' s m e d i c a l b e n e f i t s e x p e n d i t u r e ) , 
t w e l v e y e a r s l a t e r it w a s a m e r e $ 3 . 8 m (or 3 per c e n t of 
the t o t a l m e d i c a l b e n e f i t s expenditure.'^'^ 
S U B S I D I Z E D H O S P I T A L T R E A T M E N T 
As e a r l y as S e p t e m b e r 1 9 0 9 the C o m m o n w e a l t h s u b s i d i z e d 
a g e p e n s i o n e r s w h o b e c a m e h o s p i t a l p a t i e n t s , b u t o n l y on 
a l i m i t e d s c a l e . I m m e d i a t e l y a f t e r the F i r s t W o r l d W a r , 
h o w e v e r , u n d e r p r e s s u r e s f r o m the S t a t e s , the C o m m o n w e a l t h 
a g r e e d to p r o v i d e a m a i n t e n a n c e s u b s i d y of $ 1 . 0 5 a w e e k 
f o r e a c h a g e p e n s i o n e r w h o had been in h o s p i t a l for a t 
l e a s t 28 days."^® T h i s w a s i n c r e a s e d to $ 1 . 4 5 a w e e k in 
1 9 2 8 . T h e C o m m o n w e a l t h ' s e x p e n d i t u r e on t h e s e s u b s i d i e s 
f l u c t u a t e d , b u t it r e a c h e d m o r e than $ 4 0 0 , 0 0 0 in 1 9 4 1 , 
a f t e r w h i c h it w a s d i s c o n t i n u e d (see t a b l e 9 . 1 1 ) . W h e n 
t h e C u r t i n G o v e r n m e n t d e c i d e d in 1 9 4 2 to a l l o w a g e 
p e n s i o n e r s in h o s p i t a l s to r e t a i n t h e i r full p e n s i o n 
e n t i t l e m e n t s it a l s o d e c i d e d to s t o p p a y i n g h o s p i t a l 
m a i n t e n a n c e s u b s i d i e s , w h i c h m e a n t t h a t the p a y m e n t of 
4 6 Act 72 of 1 9 5 9 ; see DH, Health, (December 1 9 5 9 ) , 
Vol. 9 , No. 4 , p p . 9 9 - 1 0 2 . 
47 C o m m o n w e a l t h of A u s t r a l i a , R e p o r t of t h e S e n a t e S e l e c t 
C o m m i t t e e o n M e d i c a l a n d H o s p i t a l C o s t s , p . 1 1 6 ; a n d , 
D H , A n n u a l R e p o T t ^ 0^9 7 1 - 2 ) , p . 1 3 4 . 
48 S e e : C o m m o n w e a l t h o f A u s t r a l i a , C o n f e r e n c e b e t w e e n 
C o m m o n w e a l t h a n d S t a t e M i n i s t e r , R e p o r t of P r o c e e d i n g s , 
( 1 9 1 8 ) , p . 3 0 . 
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T A B L E 9 . 1 1 
COMMONWEALTH E X P E N D I T U R E ON H O S P I T A L M A I N T E N A N C E S U B S I D I E S 
FOR AGED AND I N V A L I D P E N S I O N E R S : 1 9 2 0 - 1 9 4 1 
YEAR ENDED EXPENDITURE 
30 JUNE ($) 
1920 145 ,350 
1925 193,008 
1930 314 ,692 
1935 274 ,522 
1941 437 ,712 
SOURCE: DSS, Annual Report, (1945 - 1 946 ) , p .9 
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h o s p i t a l f e e s w a s n e g o t i a t e d d i r e c t l y w i t h p e n s i o n e r 
p a t i e n t s ; a p r a c t i c e w h i c h c o n t i n u e d for t h r e e y e a r s . 
In 1945 C h i f l e y G o v e r n m e n t set up a h o s p i t a l b e n e f i t s 
s c h e m e u n d e r w h i c h a s u b s i d y of $ 4 . 2 0 a w e e k was paid to 
h o s p i t a l s for each of t h e i r aged p a t i e n t s . ^ ® T h i s s u b s i d y 
w a s r a i s e d to $ 5 . 6 0 a w e e k t h r e e y e a r s l a t e r . ^ ^ 
T h e M e n z i e s G o v e r n m e n t e s t a b l i s h e d its P e n s i o n e r 
H o s p i t a l B e n e f i t s S c h e m e for PMS p a r t i c i p a n t s in the e a r l y 
5 2 
1 9 5 0 s . U n d e r this S c h e m e the C o m m o n w e a l t h a g r e e d to 
p r o v i d e the S t a t e s w i t h a s u b s i d y of $ 8 . 5 0 a w e e k for 
e a c h " q u a l i f i e d p a t i e n t " . ^ ^ This s u b s i d y w a s i n c r e a s e d , 
f i r s t , to $ 2 5 . 2 0 a w e e k in J a n u a r y 1 9 6 3 , and t h e n , f o u r 
y e a r s l a t e r , to $35 a week.^"^ C o m m o n w e a l t h e x p e n d i t u r e 
on t h i s s c h e m e i n c r e a s e d from $ 1 . 3 m , in 1 9 5 2 - 5 3 to $24m 
-in 1 9 7 1 - 7 2 (see t a b l e 9 . 1 2 ) . 
A s s i s t a n c e w a s also given to h o s p i t a l i n s u r a n c e fund 
c o n t r i b u t o r s w h o w e r e s i x t y - f i v e y e a r s of age or o v e r . W h e n 
4 9 A c t 3 o f 1 9 4 2 . 
5 0 Act 4 7 of 1 9 4 5 . See CPD, ( 1 9 4 5 ) , Vol. 1 8 4 , p p . 5 2 9 9 -
301; Vol. 2 0 0 , p . 3 830; Thelma Hunter, The Politics 
of National Health, p . 1 2 5 ; and,Joint Parliamentary 
Committee on Social Security, Seventh Report, (Feb. 1 9 4 4 ) . 
5 1 A c t 8 2 o f 1 9 4 8 ; a l s o s e e C P D , ( 1 9 4 8 ) , V o l . 2 0 0 , p . 3 8 3 0 . 
C o m m o n w e a l t h e x p e n d i t u r e o n h o s p i t a l b e n e f i t s i n c r e a s e d 
f r o m $ 2 . 2 m t o $ 1 2 . 6 m b e t w e e n 1 9 4 5 - 6 a n d 1 9 4 9 - 50 ( s e e 
T h e B u d g e t , ( 1 9 4 6 - 7 ) , p . 1 0 3 ; a n d , T h e B u d g e t , 
( 1 9 5 0 - 1) , p . 1 0 6 ) . 
52 U n d e r t h e H o s p i t a l B e n e f i t s A c t , 1 9 5 1 , a n d i t s r e g u -
l a t i o n s ; s e e , D H , A n n u a l R e p o r t , ( 1 9 5 3 - 4 ) , p p . 1 2 0 - 1 . 
53 A " q u a l i f i e d p a t i e n t " w a s a p a r t i c i p a n t i n t h e P M S w h o 
w a s n o t a n i n m a t e o f a S t a t e b e n e v o l e n t h o m e o r a c o n t r i -
b u t o r t o a r e g i s t e r e d h o s p i t a l b e n e f i t s f u n d . 
54 A c t 8 3 o f 1 9 6 2 a n d 44 o f 1 9 6 6 . F o r d e t a i l s s e e D H , A n n u a l 
R e p o r t , ( 1 9 6 2 - 3 ) , p . 1 0 ; H e a l t h , ( D e c e m b e r 1 9 6 2 ) , V o l . 1 2 , 
N o . 4 7 p . 9 9 ; a n d A n n u a l R e p o r t , ( 1 9 6 6 - 7 ) , p . 1 2 . F o r 
c o m m e n t s o n t h e a d e q u a c y o f t h i s s u b s i d y s e e R e p o r t o f 
S e n a t e S e l e c t C o m m i t t e e o n M e d i c a l a n d H o s p i t a l C o s t s , p . 8 2 . 
- 2 5 9 -
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the s y s t e m of "Special A c c o u n t s " was i n t r o d u c e d to aid 
aged m e d i c a l i n s u r a n c e fund c o n t r i b u t o r s it also b e c a m e 
a m a n d a t o r y p r o c e d u r e for hospital i n s u r a n c e f u n d s . The 
p u r p o s e of this p r o c e d u r e was to e n s u r e t h a t , as far as 
p o s s i b l e , a "Special A c c o u n t " c o n t r i b u t o r would be 
t r e a t e d e x a c t l y the same as an o r d i n a r y c o n t r i b u t o r . ^ ^ 
A g e d hospital p a t i e n t s thus r e c e i v e d the s t a n d a r d - r a t e 
b e n e f i t , w h i c h , in 1 9 5 9 , c o n s i s t e d of a m i n i m u m fund b e n e f i t 
of $ 1 1 . 2 0 a week, and a C o m m o n w e a l t h s u b s i d y of $ 1 4 . 0 0 a 
w e e k . Two i m p o r t a n t c h a n g e s to this s c h e m e o c c u r r e d up 
to 1 9 7 2 . The f i r s t made the t r a n s f e r r i n g of aged p e o p l e 
to the "Special A c c o u n t " system optional as from J a n u a r y 
1 9 6 4 . ^ ^ The s e c o n d , w h i c h came into e f f e c t in J a n u a r y 
1 9 6 9 , a l l o w e d "Special A c c o u n t " c o n t r i b u t o r s to r e c e i v e 
f u ^ Z - r a t e b e n e f i t s (then $ 1 3 0 . 3 0 a w e e k ) rather than the 
s m a l l e r standard-vd^te b e n e f i t ($35 . 00 a w e e k ) . ^ ^ Not 
s u r p r i s i n g l y , this m a r k e d l y i n c r e a s e d C o m m o n w e a l t h expen-
d i t u r e on hospital i n s u r a n c e fund "Special A c c o u n t " d e f i c i t s , 
w h i c h r e a c h e d a l m o s t $31m in 1971-72 (see table 9 . 1 2 ) . 
M A I N T E N A N C E S U B S I D I E S FOR INMATES OF H O M E S FOR THE A G E D 
S o o n a f t e r the age p e n s i o n scheme came into e f f e c t the 
C o m m o n w e a l t h a g r e e d to s u b s i d i z e b e n e v o l e n t a s y l u m s . They 
w e r e g r a n t e d a m a i n t e n a n c e s u b s i d y for each p e n s i o n a p p l i c a n t 
who was a d m i t t e d at the r e c o m m e n d a t i o n of a M a g i s t r a t e and 
5 5 A c t 6 8 o f 1 9 5 8 ; s e e D H , H e a l t h , ( D e c e m b e r 1 9 5 8 ) , 
V o l . 8 , N o . 4 , p . 1 0 2 . 
56 D H , H e a l t h , ( S e p t e m b e r 1 9 6 5 ) , V o l . 1 5 , N o . 3 , p . 1 5 ; s e e 
a l s o , C o m m o n w e a l t h H e a l t h I n s u r a n c e C o u n c i l , " R e p o r t o f 
C o m m i t t e e o f C o m m o n w e a l t h H e a l t h I n s u r a n c e C o u n c i l 
e s t a b l i s h e d t o i n v e s t i g a t e H o s p i t a l F u n d s S p e c i a l 
A c c o u n t s P l a n " , ( 2 8 . 5 . 19G3). 
57 A c t I C Q of 1 9 6 8 ; s e e D H , A n n u a l R e p o r t , ( 1 9 6 8 - 9 ) , 
p p . 1 2 - 14. 
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who was the subject of a representation from either the 
asylum itself, or a State government.^® This s u b s i d y , 
being granted as an act of g r a c e , was not initially paid 
at uniform rate, but it was soon fixed at 75c a w e e k . 
With the passage of time the scope of this maintenance 
subsidy scheme was gradually w i d e n e d . During the First 
World War the allowance was paid with respect to all age 
pensioners or qualified pension applicants who entered a 
5 9 
benevolent asylum. H o w e v e r , inmates who became eligible 
for an age pension after entering the asylum remained 
ineligible until 1943.^° In 1947 institutions, other than 
benevolent a s y l u m s , which provided food and accommodation 
to the aged became eligible for maintenance subsidies.^^ 
H o w e v e r , in 1953 nursing homes were explicitly made 6 2 
•ineligible for this type of assistance. Commonwealth 
expenditure on maintenance subsidies increased from $69,000 
in 1917-18 to $1,037,000 in 1965-66, the last year for 
which figures are available (see table 9.13). 
Until the mid 1940s the maintenance subsidy rate had 
been increased on only three o c c a s i o n s . In 1916 it rose 
from 75c to $1.05 a w e e k . Twelve years later it was 
increased to $1.45 a w e e k . A further twenty-five years 
5 8 U n d e r A c t 1 7 o f 1 9 0 8 , P a r t V , S . 3 1 ( 2 ) if a m a g i s t r a t e 
b e l i e v e d t h a t a p e n s i o n c l a i m a n t w a s " u n f i t t o b e 
i n t r u s t e d [ s i c ] w i t h a p e n s i o n " h e m a y r e c o m m e n d t h a t 
h e b e s e n t t o a b e n e v o l e n t a s y l u m . In s u c h c a s e s t h e 
C o m m o n w e a l t h w a s p a i d a m a i n t e n a n c e s u b s i d y . In 1 9 1 0 
e x p e n d i t u r e t o t a l l e d $ 3 1 0 . ( D S S , A n n u a l R e p o r t , 
( 1 9 4 5 - 6 ) , p . 9 ) ; 
5 9 A c t 32 o f 1 9 1 6 . 
6 0 A c t 14 o f 1 9 4 3 . 
5 1 A c t 2 6 o f 1 9 4 7 . 
6 2 A c t 5 1 o f 1 9 5 3 . 
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TABLE 9 . 1 3 
COMMONWEALTH EXPENDITURE ON BENEVOLENT HOME 
MAINTENANCE S U B S I D I E S : 1917 - 1966 
NOTE: 
SOURCE: 










F i g u r e s no l o n g e r p u b l i s h e d s e p a r a t e l y 
D S S , Annual ReportSo 
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e l a p s e d b e f o r e an a d d i t i o n a l 30c a week was p r o v i d e d . 
From 1 9 4 7 , h o w e v e r , this s u b s i d y has been equal to the 
d i f f e r e n c e between the i n s t i t u t i o n a l pension rate and 
the a p p r o p r i a t e m a x i m u m pension r a t e . 
S i n c e the early 1 9 5 0 s , nursing homes that cared for 
the aged have also been s u b s i d i z e d . ^ ^ By c l a s s i f y i n g 
these i n s t i t u t i o n s as " u n r e c o g n i z e d h o s p i t a l s " the M e n z i e s 
G o v e r n m e n t was a b l e , under its v o l u n t a r y health i n s u r a n c e 
s c h e m e , to p r o v i d e a s u b s i d y of $8.40 a week to p a t i e n t s 
who were hospital i n s u r a n c e fund c o n t r i b u t o r s and who were 
not s u b j e c t to those f u n d s ' b e n e f i t e x c l u s i o n rules (which 
relate to " p r e - e x i s t i n g a i l m e n t s " , "chronic i l l n e s s e s " and 
" m a x i m u m b e n e f i t s " ) . This subsidy was increased to $14.00 
a w e e k in J a n u a r y 1958.^^ The m a j o r i t y of nursing home 
p a t i e n t s , h o w e v e r , found this form of a s s i s t a n c e u s e l e s s , 
for m o s t of them were l o n g - t e r m p a t i e n t s , which m e a n t 
that t h e i r claims on the hospital b e n e f i t funds were 
d i s a l l o w e d under the v a r i o u s b e n e f i t s e x c l u s i o n r u l e s . 
Such p a t i e n t s r e c e i v e d no C o m m o n w e a l t h a s s i s t a n c e . In 
an a t t e m p t to c o r r e c t this it was d e c i d e d that from J a n u a r y 
1960 "Special A c c o u n t " f a c i l i t i e s would be a v a i l a b l e to 
nursing h o m e s . T h i s e n a b l e d hospital insurance funds 
to t r e a t aged nursing home p a t i e n t s the same as they 
e l S e e R e g u l a t i o n s u n d e r H o s p i t a l B e n e f i t s A c t , 1 9 5 1 , 
a n d , s u b s e q u e n t l y . N a t i o n a l H e a l t h A c t , 1 9 5 3 . A 
" n u r s i n g h o m e " i s a n i n s t i t u t i o n i n t o w h i c h p a t i e n t s 
a r e p l a c e d f o r t h e p u r p o s e o f n u r s i n g h o m e c a r e , b u t 
i t d o e s n o t i n c l u d e a n y S t a t e o w n e d o r f i n a n c e d 
p r e m i s e s c a t e r i n g f o r t h e m e n t a l l y i l l o r a n y p r e m i s e s 
f i n a n c e d u n d e r t h e T u b e r c u l o s i s A c t , 1 9 4 8 . 
64 A c t 6 8 o f 1 9 5 8 . 
6 5 A c t 72 o f 1 9 5 9 ; s e e D H , H e a l t h , ( D e c e m b e r 1 9 5 9 ) , V o l . 9 , 
N o . 4 , p p . 9 9 - 1 0 2 . 
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t r e a t e d a g e d h o s p i t a l p a t i e n t s . B u t s t i l l , u n i n s u r e d a g e d 
n u r s i n g h o m e p a t i e n t s c o u l d n o t gain a C o m m o n w e a l t h 
subsi d y . 
F r o m J a n u a r y 1 9 6 3 , h o w e v e r , all n u r s i n g h o m e p a t i e n t s , 
r e g a r d l e s s of w h e t h e r t h e y c o n t r i b u t e d to an h o s p i t a l 
i n s u r a n c e f u n d or n o t , w e r e p r o v i d e d w i t h a C o m m o n w e a l t h 
s u b s i d y of $ 1 4 . 0 0 a w e e k . ^ ^ T h i s had two i m p o r t a n t e f f e c t s . 
F i r s t l y , it a s s i s t e d l o n g - t e r m p a t i e n t s w h o w e r e n o t 
c o n t r i b u t o r s to a n y H o s p i t a l I n s u r a n c e Fund.^"^ S e c o n d l y , 
it p r o v i d e d c o n s i d e r a b l e i n c e n t i v e for the e x p a n s i o n of 
n u r s i n g h o m e f a c i l i t i e s (see t a b l e 9 . 1 4 ) . P a t i e n t s 
r e q u i r i n g " i n t e n s i v e n u r s i n g c a r e " w e r e g i v e n an e x t r a 
s u b s i d y of $ 2 1 . 0 0 a w e e k from J a n u a r y 1 9 6 9 , w h i c h b r o u g h t 
t h e i r total C o m m o n w e a l t h s u b s i d y to $ 3 5 . 0 0 a. w e e k . 
N e e d l e s s to s a y , this r e s u l t e d in a s h a r p i n c r e a s e in 
C o m m o n w e a l t h e x p e n d i t u r e on n u r s i n g home b e n e f i t s (see t a b l e 
9 . 1 5 ) . N e v e r t h e l e s s , a S e n a t e S e l e c t C o m m i t t e e c o n c l u d e d 
in 1 9 7 0 t h a t f i n a n c i a l d i f f i c u l t i e s w e r e still b e i n g f e l t 
by s o m e a g e d n u r s i n g home p a t i e n t s . ^ ^ The M c M a h o n n o n - L a b o r 
66 A c t 82 of 1 9 6 2 ; see D H , H e a l t h , ( D e c e m b e r 1 9 6 2 ) , V o l . 1 2 , 
N o . 4 , p . 9 9 ; H e a l t h , (March 1 9 6 3 ) , V o l . 1 3 , N o . 1 , 
p . 1 4 ; a n d , D H , A n n u a l R e p o r t , (1962 - 3 ), p . H . 
67 For a discussion of the chroncially ill aged and their 
problems see: Beryl Thomas, "Care of the Chroncially 
111 Aged" (A paper presented at the AGM of the National 
Old People's Welfare Council of Australia, Canberra, 
November 1 9 6 7 ) ; and. Old People's Welfare Council of 
N.S.W., The Care of the Sick Aged. 
68 A c t 100 of 1 9 6 8 ; see D H , H e a l t h , ( S e p t e m b e r 1 9 6 8 ) , 
V o l . 1 8 , N o . 3, p . 6 ; a n d , A u s t r a l i a n C o u n c i l of S o c i a l 
S e r v i c e s , " S u p p l e m e n t a r y B e n e f i t s for I n t e n s i v e N u r s i n g 
C a r e " , A u s t r a l i a n S o c i a l W e l f a r e , M a r c h 1972^ V o l . 2 , 
N o . 1 , p p . 2 9 - 3 6 . 
6 9 R e p o r t of S e n a t e S e l e c t C o m m i t t e e on M e d i c a l and H o s p i t a l 
C o s t s , C h . V . For d e t a i l s of p r i v a t e n u r s i n g iiome c o s t s 
see D H , H e a l t h , (March 1967 ), V o l . 1 7 , N o . 1 , p p . 1 1 - U ; 
H e a l t h , ( S e p t e m b e r 1 9 6 8 ) , V o l . 1 8 , N o . 3, p p . 2 4 - 8; 
c o m m o n w e a l t h H e a l t h I n s u r a n c e C o u n c i l , " R e p o r t of the 
s u b - c o m m i t t e e on N u r s i n g H o m e I n s u r a n c e P r o p o s a l s " , 
( 1 9 6 9 ) , p p . 3 - 4„ 
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TABLE 9.14 




TOTAL NUMBER AS PERCENTAGE 
AS AT NUMBER OF NURSING HOMES: OF NURSING OF TOTAL AGE 
JUNE 30 PUBLIC PRIVATE TOTAL BEDS PENSIONERS 
1963 91 811 902 25,535 4.2 
1964 98 850 948 28,685 4.7 
1965 103 919 1,022 31,290 5.0 
1966 104 955 1,059 33,075 5.2 
1967 111 987 1,098 35,537 5.5 
1968 114 1,008 1,122 37,883 • 5.6 
1969 119 1,016 1,135 40,167 5.7 
1970 119 1,038 1,157 42,903 5.5 
1971 123 1,071 1,194 46,750 5.8 
1972 128 1,102 1,230 51,286 6.2 
SOURCE: DH, Annual Reports. 
T A B L E 9 , 1 5 
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( $ ' 0 0 0 ) 
6 , 6 4 6 
17 , 880 
19 , 796 
21 , 223 
22 , 767 
2 4 , 4 86 
26 , 0 39 
28 , 453 
2 9 , 7 5 0 





5 , 6 0 5 ' 
18 , 507 
19 ,727 
22 , 954 
TOTAL 
EXPENDITURE 
( $ • 0 0 0 ) 
6 , 6 4 6 
17 , 880 
19 , 796 
21 , 223 
22 , 767 
2 4 , 4 86 
31 , 643 
4 6 , 9 6 0 
4 9 , 4 7 7 
70 , 593 
N O T E S : 1 For p e r i o d 1 . 1 . 1 9 6 3 to 3 0 . 6 . 1 9 6 3 
2 For p e r i o d 1 . 1 . 1 9 6 9 to 3 0 . 6 . 1 9 6 9 
S O U R C E : D H , Annual Reports. 
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G o v e r n m e n t ' s r e s p o n s e was to f u r t h e r i n c r e a s e n u r s i n g 
h o m e s u b s i d i e s by $ 1 0 . 5 0 a w e e k as from O c t o b e r 1 9 7 1 , 
w h i c h a g a i n s u b s t a n t i a l l y i n c r e a s e d C o m m o n w e a l t h e x p e n -
d i t u r e . Y e t a n o t h e r i n c r e a s e w a s g r a n t e d in the f o l l o w i n g 
y e a r . 
In A u g u s t 1972 the M c M a h o n G o v e r n m e n t a n n o u n c e d that 
f r o m J a n u a r y 1973 it w o u l d l i m i t the a m o u n t t h a t m o s t 
n u r s i n g home p a t i e n t s w o u l d have to c o n t r i b u t e t o w a r d s 
t h e i r m a i n t e n a n c e to 75 per c e n t of the c o m b i n e d v a l u e of 
the m a x i m u m s t a n d a r d p e n s i o n and the s u p p 1 e m e n t a r y 
a s s i s t a n c e a l l o w a n c e . This was to be a c h i e v e d by the 
p a y m e n t of an a d d i t i o n a l , s e l e c t i v e s u b s i d y to n u r s i n g 
h o m e s . T o q u a l i f y for this new b e n e f i t an aged p e r s o n 
s e e k i n g a d m i t t a n c e into an " a p p r o v e d n u r s i n g home" (that 
i s , a n u r s i n g home w h i c h a g r e e d to c h a r g e the fees 
p r e s c r i b e d by the C o m m o n w e a l t h ) m u s t , f i r s t , be a p p r o v e d 
by the D i r e c t o r G e n e r a l of the D e p a r t m e n t of Social 
S e r v i c e s , and then be e i t h e r e l i g i b l e for the P e n s i o n e r 
M e d i c a l S e r v i c e or a c o n t r i b u t o r to a h o s p i t a l i n s u r a n c e 
f u n d . O n c e q u a l i f i e d a p a t i e n t w o u l d pay o n l y $ 1 8 . 0 0 a 
w e e k t o w a r d s his m a i n t e n a n c e , a C o m m o n w e a l t h s u b s i d y c o v e r s 
the b a l a n c e . T h i s s u p p l e m e n t a r y s u b s i d y v a r i e d from s t a t e , 
b e c a u s e of v a r i a t i o n s in n u r s i n g home f e e s , r a n g i n g from 
$ 1 0 . 5 0 a w e e k in New S o u t h W a l e s , Q u e e n s l a n d and T a s m a n i a , 
to $22 . 40 in V i c t o r i a . ^ ^ C o m m o n w e a l t h e x p e n d i t u r e on 
7 0 A c t 8 5 o f 1 9 7 1 ; s e e D H , A n n u a l R e p o r t , ( 1 9 7 1 - 2 ) , . p . 1 5 . , 
7 1 A c t 1 1 4 o f 1 9 7 2 ; s e e D H , H e a l t h , ( O c t o b e r 1 9 7 2 ) , V o l . 2 2 , 
N o . 3 , p p . 1 9 - 2 2 . 
7 2 N . S . W . : $ 1 0 . 5 0 p e r w e e k W . A . : $ 1 1 . 2 0 p e r w e e k 
Q ' L D : $ 1 0 . 5 0 p e r w e e k S . A . 
T A S . : $ 1 0 . 5 0 p e r w e e k V I C . 
$ 1 4 . 0 0 p e r w e e k 
$ 2 2 . 4 0 p e r w e e k 
- 2 6 8 -
t h i s s u b s i d y a m o u n t e d to $ 8 , 4 6 2 , 0 0 0 for the six m o n t h s 
to J u n e 30 1973 ."^^ 
H o s t e l s for the aged o p e r a t e d by n o n - p r o f i t s 
o r g a n i z a t i o n s a l s o r e c e i v e d C o m m o n w e a l t h a s s i s t a n c e from 
7 4 
1 9 6 9 . A p e r s o n a l care s u b s i d y of $ 5 . 0 0 a w e e k was 
g r a n t e d in r e s p e c t of each r e s i d e n t e i g h t y y e a r s of age 
or o v e r . T h i s s u b s i d y was d o u b l e d in 1972."^^ As at J u n e 
30 1972 it w a s r e c e i v e d by 360 o r g a n i z a t i o n s , on b e h a l f 
of 6 , 6 6 5 aged r e s i d e n t s (see t a b l e 9 . 1 6 ) . 
S U B S I D I E S FOR T H E C O N S T R U C T I O N OF ACCOM^^,ODAT I ON 
T h a t t h e r e was a need for a c c o m m o d a t i o n d e s i g n e d 
s p e c i f i c a l l y for the aged was r e c o g n i z e d in the e a r l y 
1 9 4 0 s , but it was not until the mid 1950s that the 
C o m m o n w e a l t h took any c o n s t r u c t i v e a c t i o n . ^ ^ Its f i r s t 
e f f o r t was the A g e d P e r s o n s Homes Act of 1 9 5 4 , the 
p u r p o s e of w h i c h w a s 
" . . . t o e n c o u r a g e and a s s i s t the p r o v i s i o n of 
s u i t a b l e homes for aged p e r s o n s , and in p a r t i c u l a r 
h o m e s at w h i c h aged p e r s o n s may r e s i d e in c o n d i t i o n s 
a p p r o a c h i n g as n e a r l y as possibl e normal d o m e s t i c 
t y p e , a n d , in the case of m a r r i e d p e o p l e , w i t h 
Y 3 D S S , " A n n u a l R e p o r t , ( 1 9 7 2 - 3 ) , p . 1 3 9 . , 
74 S e e D S S , A n n u a l R e p o r t , ( 1 9 7 1 - 2 ) , p p . 3 8 - 9 ; a n d , 
C P D , ( 1 9 6 9 ) , H . R . 6 4 , p p . 2 7 2 - 3 . S e e a l s o , S i d n e y S a x , 
" T h e N e e d f o r I n f i r m a r y A c c o m m o d a t i o n " , A u s t r a l i a n J o u r n a l 
o f S o c i a l I s s u r e s , 1 9 6 5 , V o l . 3 , N o . 1 , PP.33 - 4 0 . 
7 5 A c t 84 o f 1 9 7 2 ; s e e C P D , ( 1 9 7 2 ) , H . R . 8 0 , p p . 1 4 0 2 - 3; 
a n d , B r o t h e r h o o d o f S t . L a w r e n c e , " T h e U r g e n t N e e d f o r 
P e r s o n a l C a r e A c c o m m o d a t i o n f o r E l d e r l y p e o p l e i n I n n e r 
S u b u r b s o f M e l b o u r n e " , ( F e b r u a r y , 1 9 7 1 , r o n e o e d ) . 
76 S e e J o i n t P a r l i a m e n t a r y C o m m i t t e e o n S o c i a l S e c u r i t y , 
R e p o r t , ( S e p t e m b e r 1 9 4 1 ) , p . 9 ; a n d , " O l d P e o p l e " , 
C . A . B . , V o l . 5 , N O . 8 , p . 1 2 0 . 
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NOTE: 1 Not avai lable. 
S O U R C E : DSS, Annual Reports, 
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p r o p e r r e g a r d to the c o m p a n i o n s h i p of h u s b a n d 
and wi f e . 
M a t c h i n g c a p i t a l g r a n t s w e r e m a d e a v a i l a b l e to n o n - p r o f i t 
o r g a n i z a t i o n s ( e x c e p t t h o s e c o n t r o l l e d , or f i n a n c e d , by 
any level of g o v e r n m e n t ) to c o v e r the c o n s t r u c t i o n c o s t s 
of a p p r o v e d h o m e s . From 1957 the C o m m o n w e a l t h m a t c h i n g 
g r a n t c o v e r e d up to two t h i r d s of the c o n s t r u c t i o n c o s t s , 
i n c l u d i n g the c o s t of p u r c h a s i n g land."^® 
An i m p o r t a n t d e v e l o p m e n t o c c u r r e d in the mid 1 9 6 0 s . 
To e n c o u r a g e the c o n s t r u c t i o n of m o r e n u r s i n g a c c o m m o d a t i o n 
by a g e d p e r s o n s h o m e s , so as to r e d u c e the g r o w i n g d e m a n d 
for n u r s i n g h o m e c a r e , a c a p i t a l g r a n t for the p r o v i s i o n 
of n u r s i n g a c c o m m o d a t i o n on the b a s i s of one n u r s i n g bed 
for e v e r y two r e s i d e n t i a l beds p r o v i d e d by a p a r t i c u l a r 
a g e d p e r s o n s h o m e s in a p a r t i c u l a r c i t y or t o w n . M o r e o v e r , 
n u r s i n g b e d s c o u l d now be p e r m a n e n t l y o c c u p i e d by c h r o n i c a l l y 
ill or i n f i r m r e s i d e n t s , p r e v i o u s l y they w e r e r e q u i r e d to 
t r a n s f e r from s u b s i d i z e d h o m e s . A s a r e s u l t of this 
d e v e l o p m e n t , n e a r l y 400 n u r s i n g beds w e r e i n c l u d e d in 
8 0 
p r o j e c t s f o r w h i c h s u b s i d i e s w e r e a p p r o v e d in 1 9 6 6 - 6 7 . A 
f u r t h e r i n c e n t i v e w a s given a few y e a r s l a t e r w h e n , f r o m 
J a n u a r y 1 9 6 9 , t h e s e n u r s i n g bed s u b s i d i e s b e c a m e a v a i l a b l e 
to a g e d p e r s o n s h o m e s on the basis of one n u r s i n g bed for 
77 A c t 8 1 o f 1 9 5 4 S . 3 ( l ) ; s e e , D S S , A n n u a l R e p o r t , ( 1 9 5 4 -
5 ) , p p . 1 6 - 1 9 . F r o m 1 9 5 5 m e n t a l i n s t i t u t i o n s , 
i n c l u d i n g t h o s e a c c o m m o d a t i n g t h e a g e d , r e c e i v e d a 
c a p i t a l a r a n t o f $1 f o r e v e r y $2 e x p e n d i t u r e b y t h e 
S t a t e s ( A c t s 67 If 1 9 5 5 , 1 6 o f 1 9 6 4 , 7 4 o f 1 9 6 7 a n d 8 3 
o f 1 9 7 0 ) . U p t o J u n e 1 9 7 2 , $ 5 2 m h a d b e e n a l l o c a t e d f o r 
t h i s p u r p o s e (DH A n n u a l R e p o r t , ( 1 9 7 1 - 2 ) , p . 1 1 2 . 
7 8 A c t 4 7 o f 1 9 5 7 ; s e e . D S S , A n n u a l R e p o r t , ( 1 9 5 7 - 8 ) , p . 1 9 
7 9 A c t 8 3 o f 1 9 6 7 ; s e e . D S S , A n n u a l R e p o r t , ( 1 9 6 6 - 1), p . 1 9 
8 0 I b i d . 
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every two r e s i d e n t i a l beds c o n d u c t e d by that home in any 
p a r t i c u l a r S t a t e . F u r t h e r m o r e , d i f f e r e n t o r g a n i z a t i o n s 
c o n d u c t i n g aged p e r s o n s homes in the same c i t y , town or 
d i s t r i c t w e r e now p e r m i t t e d to pool their n u r s i n g bed 
8 1 
s u b s i d y e n t i t l e m e n t s . 
Until the mid 1960s local g o v e r n m e n t s w e r e i n e l i g i b l e 
for any of these c o n s t r u c t i o n s u b s i d i e s . But in 1967 
capital g r a n t s were made a v a i l a b l e to local g o v e r n m e n t s , 
the only c o n s t r a i n t being that any funds p r o v i d e d by the 
S t a t e s , or i n d e e d , the C o m m o n w e a l t h i t s e l f , could not 
8 2 
a t t r a c t a s u b s i d y . It s e e m s , h o w e v e r , that local 
g o v e r n m e n t s were slow to take a d v a n t a g e of this o f f e r , 
for only five had applied for this type of a s s i s t a n c e by 
June 30 1 9 6 9 . ® ^ 
W h i l e e x p e n d i t u r e under the Aged Persons Homes Act 
s t e a d i l y increased in the 1950s and 1960s there was still 
8 1 A c t 6 8 o f 1 9 6 9 ; s e e D S S , A n n u a l R e p o r t , ( 1 9 6 8 - 9 ) , 
p . 3 0 ; S . I . K e r r y , " A N e w O f f e r t o A l l o w S h a r i n g o f 
E n t i t l e m e n t s b y V o l u n t a r y A g e n c i e s i n P r o v i s i o n o f 
N u r s i n g H o m e s f o r t h e A g e d " , S o c i a l S e r v i c e s , M a y -
J u n e 1 9 7 0 , V o l . 2 1 , N o . 6 , p p . 4 - 6 ; K . M . W h i s h , 
" H o w W e S h a r e d E n t i t l e m e n t t o S t a r t A N u r s i n g H o m e i n 
a C o u n t r y T o w n " , S o c i a l S e r v i c e s , M a y - J u n e 1 9 7 0 , 
V o l . 2 1 , N o . 6 , p p . 7 - 1 0 ; G . C . H u g h e s , " T h e N e e d 
f o r M o r e N u r s i n g H o m e s a n d t h e E f f e c t i v e U s e o f 
F i n a n c i a l E n t i t l e m e n t s " , S o c i a l S e r v i c e s , M a y - J u n e 
1 9 7 0 , V o l . 2 1 , N o . 6 , p p . 1 - 7; a n d , G . T . A t k i n s , 
" F i n a n c i a l I m p l i c a t i o n s f o r H o u s i n g t h e A g e d " , S o c i a l 
S e r v i c e s , M a y - J u n e 1 9 7 1 , V o l . 2 2 , N o . 6 , p p . 2 0 - 2 . 
8 2 A c t 8 3 o f 1 9 6 7 ; s e e D S S , A n n u a l R e p o r t , 1 9 6 6 - 7 , 
p . 1 9 ; s . H o r n e a n d L . T i e r n e y , " L o c a l G o v e r n m e n t i n V i c t o r i a : 
W e l f a r e R o l e s a n d W e l f a r e F i n a n c i n g " , P u b l i c A d m i n i s -
t r a t i o n , D e c e m b e r 1 9 7 1 , - V o l . X X X , N o . 4 ; a n d , R . B . L e w i s , 
" T h e F i n a n c i n g o f L o c a l H e a l t h a n d W e l f a r e S e r v i c e s " , 
A u s t r a l i a n E c o n o m i c R e v i e w , 4 / 1 9 7 2 , p p . 1 5 - 2 0 . 
8 3 D S S , A n n u a l R e p o r t , ( 1 9 6 8 - 9), 31. 
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a s h o r t a g e of a c c o m m o d a t i o n s u i t a b l e f o r the a g e d , 
p a r t i c u l a r l y f o r t h o s e on low i n c o m e s . A s u r v e y c a r r i e d 
o u t in V i c t o r i a in 1 9 6 3 , f o r e x a m p l e , s u g g e s t e d t h a t a 
p e n s i o n e r w h o w a s e n t i r e l y d e p e n d e n t on his p e n s i o n had 
l i t t l e h o p e of o b t a i n i n g a c c o m m o d a t i o n c o n s t r u c t e d w i t h 
8 4 
the a i d of a C o m m o n w e a l t h s u b s i d y . One r e a s o n f o r this 
w a s t h a t a n u m b e r of h o m e s for the a g e d r e q u i r e d a p p l i c a n t s 
8 5 
to m a k e " d o n a t i o n s " b e f o r e a d m i s s i o n . A s u r v e y of age 
p e n s i o n e r s in New S o u t h W a l e s and V i c t o r i a , c a r r i e d out 
by the D e p a r t m e n t of S o c i a l S e r v i c e s in M a r c h 1969 
s u g g e s t e d t h a t t h e r e m a y be as m a n y as 1 9 0 , 0 0 0 p e n s i o n e r s 
w h o do not own t h e i r own home and who had m e a n s - a s - a s s e s s e d 
84 Old People's Welfare Council of Victoria, Low Income 
Pensioners and Frail Elderly in relation to the Aged 
Pension's Home Act, (Melbourne, 1963) . 
85 See Select Committee of the S.A. Legislative Council, 
Report on the Plight and Needs of Certain Pensioners 
and Others in Distress" (19 71), p . 3 ; CPD , (1961) , 
S.20, pp.12 -13; F. Ehrlick, "Paying for the Care 
of the Aged", Australian Social Work, Vol. 25, No. 4, 
p.26; D.P. Pearce, "Accommodation Needs of the Aged", 
(A paper presented at the Nursing Seminar and Conference 
on the care for the aged, Hobart, October 1967); 
Old People's Welfare Council of Victoria, Accommodation 
Needs...a report on the Study undertaken and the con-
clusions reached by the OPWCV Infirmary Accommodation 
Advisory Committee, (Melbourne, 1965); Brotherhood 
of St. Lawrence, Homeless Men Report; Dorothy Sorrell, 
"Accommodation and Care for the Aged : a call for 
Community Action" (an address to the N.S.W. Council 
for the Ageing, 1972); Victorian Housing Commissions, 
The Problems of Housing Victoria's Elderly Persons, 
(Mel^urne, 1966)^ A.S. Colliner, 'Accommodation 
for the Frail Aged : Some Factors in its Provision' 
(An address to the Old People's Welfare Council of 
Victoria, Melbourne 1966); Sidney Sax, "The Need 
for Infirmary Accommodation", Australian Journal of 
Social Issues, 1965, Vol. 3, No. 1, pp.33 - 40 ; 
M.A. Jones, Housing and Poverty in Australia, (1972), 
p p . 5 1 - 6 . 
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of l e s s t h a n $ 1 5 6 , a n d t h a t as m a n y as 4 5 , 0 0 0 p e n s i o n e r s 
w h o w e r e l i v i n g in " u n s a t i s f a c t o r y a c c o m m o d a t i o n " . ® ' " In 
an e f f o r t to i n c r e a s e the s u p p l y of s u i t a b l e a c c o m m o d a t i o n 
f o r t h e a g e d the S t a t e s w e r e p r o v i d e d w i t h c o n s t r u c t i o n 
s u b s i d i e s . 
To p r o m o t e the c o n s t r u c t i o n of p u b l i c n u r s i n g h o m e s 
t h e S t a t e s w e r e o f f e r e d m a t c h i n g g r a n t s t o t a l l i n g $5m 
o v e r a f i v e y e a r p e r i o d f r o m J u l y 1 9 6 9 . ® ^ T h e y s e e m e d , 
h o w e v e r , r e l u c t a n t to a c c e p t t h i s o f f e r , for no g r a n t s 
w e r e m a d e in 1969- 7 0 . By J u n e 30 1972 l e s s t h a t $ 8 0 0 , 0 0 0 
(or 16 p e r c e n t of the p r o p o s e d f i v e y e a r a l l o c a t i o n ) had 
b e e n d i s b u r s e d (see t a b l e 9 . 1 7 ) . 
T h e S t a t e s w e r e a l s o o f f e r e d m a t c h i n g g r a n t s f o r 
t h e c o n s t r u c t i o n of l o w - r e n t a l , s e l f - c o n t a i n e d a c c o m m o d a t i o n 
w h i c h w a s s u i t a b l e for s i n g l e a g e p e n s i o n e r s . U n d e r a 
f i v e y e a r p l a n , e f f e c t i v e f r o m S e p t e m b e r 1 9 6 9 , t h e 
G o r t o n n o n - L a b o r G o v e r n m e n t p r o p o s e d to s p e n d $ 2 5 m on 
a c c o m m o d a t i o n , to be a l l o c a t e d in a c c o r d a n c e w i t h t h e 
p r o p o r t i o n of s u p p l e m e n t a r y a s s i s t a n c e b e n e f i c i a r i e s in 
8 8 
e a c h S t a t e . T h i s o f f e r w a s r e c e i v e d m o r e e n t h u s i a s t i c a l l y 
8 6 S e e D S S , R e p o r t f o r M i n i s t e r o n C o s t o f A g e d P e r s o n s 
A c c o m m o d a t i o n " , ( 1 9 7 0 ) . 
8 7 S t a t e s G r a n t s ( N u r s i n g H o m e s ) A c t ( 5 1 o f 1 9 6 9 ) . T h e 
M a x i m u m a l l o c a t i o n t o e a c h S t a t e s w a s a s f o l l o w s ( $ ' 0 0 0 ) : 
N . S . W . 1 8 1 3 
V I C . 1 3 7 4 
Q ' L D 7 1 7 
S . A . 4 6 5 
W . A . 3 8 1 
T A S . 2 5 0 
For a discussion of the constitutional issues 
involved in this legislation see P.D. Phillips, 
'Federalism and the Provision of Social Welfare',in 
Keith Hancock (Ed ), The National Income and 
Social Welfare, ( 1 9 6 5 ) , p p . 5 0 - 6 0 . 
8 8 S t a t e G r a n t s ( D w e l l i n g s f o r A g e P e n s i o n e r s ) A c t , ( 8 7 o f 1 9 6 9 ) . 
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by the S t a t e s , for $ 1 3 . 5 m (or 54 per c e n t of the p r o p o s e d 
a l l o c a t i o n ) had been d i s t r i b u t e d by J u n e 30 1972 (see 
t a b l e 9 . 1 7 ) . 
The m a j o r f o r m of i n s i t u t i o n a l a c c o m m o d a t i o n 
a v a i l a b l e to the a g e d in the e a r l y 1970s was p r i v a t e 
n u r s i n g h o m e s . T h i s was the c a u s e of some c o n c e r n for 
it had been e s t i m a t e d t h a t up to one q u a r t e r of n u r s i n g 
p Q 
home p a t i e n t s w e r e not in need of n u r s i n g home t r e a t m e n t . 
In an e f f o r t to r e m e d y this the M c M a h o n G o v e r n m e n t 
e m b a r k e d upon a t h r e e y e a r plan in 1972 to e n c o u r a g e non-
p r o f i t o r g a n i z a t i o n s to build hostel a c c o m m o d a t i o n s u i t a b l e 
9 0 
for t h e a g e d . U n d e r this plan o r g a n i z a t i o n s w h i c h had 
not r e c e i v e d a s s i s t a n c e u n d e r the A g e d P e r s o n s Homes A c t , 
but w h i c h w e r e q u a l i f i e d to do s o , r e c e i v e d a c a p i t a l 
g r a n t on the basis of two a d d i t i o n a l h o s p i t a l b e d s for 
e v e r y one a g e d p e r s o n t h a t they a l r e a d y a c c o m m o d a t e d . 
W h e r e a s o r g a n i z a t i o n s t h a t had been g r a n t e d a C o m m o n w e a l t h 
c o n s t r u c t i o n s u b s i d y b e t w e e n 1954 and 1957 r e c e i v e d an 
a d d i t i o n a l c a p i t a l g r a n t on the b a s i s of o n l y one a d d i t i o n a l 
h o s t e l - t y p e bed for e v e r y two aged p e r s o n s a c c o m m o d a t e d . 
Each e l i g i b l e h o s t e l - t y p e bed a t t r a c t e d a c a p i t a l g r a n t 
of up to $ 7 , 8 0 0 , plus a special f u r n i s h i n g s a l l o w a n c e of 
8 9 C P D , ( 1 9 7 2 ) , H . R . 8 0 , p p . 1 4 0 4 - 8 ; s e e a l s o M e r r i l y 
B u t t e r w o r t h , " A L o o k a t P a t i e n t s i n P r i v a t e N u r s i n g 
H o m e s " , A u s t r a l i a n S o c i a l W e l f a r e , S e p t e m b e r 1 9 7 3 ^ 
V o l . 3 , N o . 3 , p p . 1 6 - 9 ; a n d , F . E h r l i c k , " P a y i n g 
f o r t h e C a r e o f t h e A g e d " , A u s t r a l i a n S o c i a l W o r k , 
V o l . 2 5 , N o . 4 , p . 2 6 . F o r a d i s c u s s i o n o f t h e g e n e r a l 
i m b a l a n c e i n t h e t y p e s o f a c c o m m o d a t i o n a v a i l a b l e t o 
t h e a g e d s e e J . C . D e w d n e y , A u s t r a l i a n H e ^ ' l t h S e r v i c e , ( 1 9 7 3 ) , 
p p . 1 6 8 - 9 a n d 2 1 9 - 2 1 ; D S S , A n n u a l R e p o r t , ( 1 9 7 0 -
1 ) , p . 3 5 ; A n n u a l R e p o r t , ( 1 9 7 1 - 2 ) , p . 3 8 ; a n d , 
A . J . F o s t e r , " H o u s i n g a n d W e l f a r e o f t h e A g e d " , i n 
S i d n e y S a x ( E d ) , T h e A g e d i n A u s t r a l i a n S o c i e t y , 
( 1 9 7 0 ) , p p . 8 8 - 1 0 0 . 
9 0 Aged Persons Hostels Act, ( 7 6 of 1 9 7 2 ) . 
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T A B L E 9 . 1 7 
C O M M O N W E A L T H E X P E N D I T U R E ON 






















STATES GRANTS STATES GRANTS 
AGED PERSONS (NURSING HOMES) (DWELLINGS FOR 
HOMES ACT ACT AGE PENSIONERS) ACT 




1 , 6 76 
3 , 5 3 5 
3 , 7 4 3 
4 , 3 0 7 
6 , 9 4 5 
7 , 1 34 
7 , 4 0 8 
7 , 9 9 9 
8,666 
10 ,307 
9 , 1 1 1 
10 , 2 80 
12 , 7 00 0 
1 6 , 7 50 337 
19 , 0 00 460 
925 
4 , 9 8 1 
7 , 6 2 2 
S O U R C E : DSS, Annual Reports, a n d , B u d g e t 1972 - 1973 , 
Commoyiwealth Payments to or for the States, 
1 9 7 2 - 1 9 7 3 , p . 1 4 1 . 
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$ ? 5 0 . S u b s i d i z e d hostel a c c o m m o d a t i o n had to be a l l o c a t e d 
on the basis of n e e d , with priority given to frail people 
s e v e n t y - f i v e y e a r s of age or over whose family could no 
longer a c c o m m o d a t e t h e m . ^ ^ C o m m o n w e a l t h e x p e n d i t u r e on 
these s u b s i d i e s in 1971-72 was estimated at $2m b u t , in 
Q n 
f a c t , a m e r e 10 per cent of that amount was s p e n t . 
S U B S I D I Z E D C O M M U N I T Y - B A S E D SERVICES FOR THE AGED 
O r g a n i z a t i o n s providing h o u s e k e e p e r services to the 
aged were given C o m m o n w e a l t h assistance under the Federal 
H o u s e k e e p e r G r a n t scheme established in 1951. Under this 
s c h e m e , the C o m m o n w e a l t h gave the States special grants 
which they then allocated to o r g a n i z a t i o n s which provided 
e m e r g e n c y h o u s e k e e p i n g services to., among o t h e r s , the 
Q O 
a g e d . For the first few years h o w e v e r , mainly young 
f a m i l i e s b e n e f i t e d from this a s s i s t a n c e , but by the mid 
1950s these o r g a n i z a t i o n s were gradually e x t e n d i n g their 
9 4 - 1 
services to aged p e o p l e . The scheme continued on a 
small s c a l e , with Commonwealth e x p e n d i t u r e never exceeding 
$ 2 8 , 0 0 0 in any y e a r , until it was absorbed by a more 
c o m p r e h e n s i v e program of c o m m u n i t y - b a s e d service which 
was e s t a b l i s h e d in the late 1 9 6 0 s . 
In early 1969 the Gorton G o v e r n m e n t decided to stim-
ulate the p r o v i s i o n of services and f a c i l i t i e s which would 
? i C P d " ! ( T 9 7 2 ) , K . R . 1 6 , p p . 1 4 0 6 - 8 . 
9 2 I b i d . , p . 1 4 0 8 ; s e e , D S S , A n n u a l R e p o r t , ( 1 9 7 2 - 3 ) . 
9 3 S e e C o m m o n w e a l t h o f A u s t r a l i a , C o m m o n w e a l t h G r a n t s t o 
a n d f o r t h e S t a t e s , ( 1 9 7 2 - 3 ) , p . 5 8 f o r d e t a i l s . A l s o 
s e e DSS, A n n u a l R e p o r t , ( 1 9 5 0 - 1 ) , p . l 7 ; a n d , 
R e p o r t , ( 1 9 5 1 - 2 ) , p . 1 8 . A l l S t a t e s ^ e x c e p t Q u e e n s l a n d 
u n t i l 1 9 5 3 , p a r t i c i p a t e d i n t h i s s c h e m e . 
S e e D S S , A n n u a l R e p o r t , ( 1 9 5 4 - 5 ) , p . 2 0 ; a n d , 
A n n u a l R e p o r t , ( 1 9 5 7 - 8 ) , p . 2 0 . 
94 
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e n a b l e aged p e o p l e to live longer in their own homes so 
as to w i d e n the range of a c c o m m o d a t i o n a l t e r n a t i v e a v a i l a b l e 
to the aged in an e f f o r t to reduce the demand for n u r s i n g 
9 5 
home c a r e . To a c h i e v e this the States w e r e o f f e r e d 
m a t c h i n g g r a n t s to p r o m o t e the p r o v i s i o n of d o m i c i l i a r y 
s e r v i c e s for the aged (including h o u s e k e e p i n g and o t h e r 
d o m e s t i c a s s i s t a n c e ) . ^ ^ At the same t i m e , half the s a l a r i e s 
of w e l f a r e o f f i c e r s who were e n g a g e d in the c o - o r d i n a t i o n 
of fiome care s e r v i c e s and who were a s s o c i a t e d with s e n i o r 
c i t i z e n s c e n t r e s w e r e paid.^"^ In a d d i t i o n , the States 
w e r e o f f e r e d m a t c h i n g grants not only to c o n s t r u c t S e n i o r 
C i t i z e n s ' C e n t r e s but also to s u b s i d i z e their o p e r a t i n g 
9 8 
c o s t s . The S t a t e s , h o w e v e r , were i n i t i a l l y r e l u c t a n t 
to take up these m a t c h i n g g r a n t s , a l t h o u g h their r e l u c t a n c e 
'appears to have d i m i n i s h e d with the p a s s a g e of time (see 
t a b l e 9 . 1 8 ) . 
From April 1 9 7 0 , M e a l s - o n - W h e e l s s u b s i d i e s w e r e paid 
d i r e c t l y to o r g a n i z a t i o n s w h i c h reulgarly p r o v i d e d m e a l s 
to the aged in their own h o m e s . ^ ^ It was i n i t i a l l y paid 
95 C P D , ( 1 9 6 9 ) , H . R . 6 2 , p p . 1 5 9 - 6 1 ; s e e a l s o , A . J . F o r b e s , 
' D o m i c i l i a r y S e r v i c e s P r o g r a m m e s ' , S o c i a l S e r v i c e s , 
J u l y - A u g u s t 1 9 6 9 , V o l . 2 1 , N o . 1 , p . 2 8 8 . T h e n e e d 
f o r s u c h a p r o g r a m m e w a s r e c o g n i z e d a s e a r l y a s 1 9 6 2 , 
( s e e N . S . W . H e a l t h A d v i s o r y C o u n c i l , R e p o r t o n t h e C a r e 
o f t h e A g e d b y t h e H e a l t h A d v i s o r y C o u n c i l ) , ( M a y 1 9 6 2 ) , 
96 S t a t e s G r a n t s ( H o m e C a r e ) A c t (49 o f 1 9 6 9 ) . S e e D S S , 
A n n u a l R e p o r t , (1968 - 9) , p - 3 8 . 
97 I b i d . 
98 I b i d . , s e e a l s o C P D , ( 1 9 6 9 ) , H . R . 6 2 , p p . 2 2 6 6 - 9; a n d , 
A . I . F o s t e r , " T h e R o l e o f C l u b s in t h e W e l f a r e o f t h e 
A g e d " , (A p a p e r p r e s e n t e d a t t h e N u r s i n g S e m i n a r a n d 
C o n f e r e n c e o n t h e C a r e o f t h e A g e d , H o b a r t , 1 9 6 7 ) . 
9 9 A c t 5 o f 1 9 7 0 ; s e e D S S , A n n u a l R e p o r t , ( 1 9 6 9 - 7 0 ) , 
p p . 4 5 - 6; C P D , ( 1 9 7 0 ) , p p . 6 0 - 4 ; a n d , G . R . P a l m e r , 
" C o v e r a g e o f M e a l s o n W h e e l s i n N . S . W . " ( C . O . T . A . R e p o r t , 
1 9 7 2 ) . 
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TABLE 9 . 1 8 
COMMONWEALTH MATCHING GRANTS TO THE STATES FOR 
COMMUNITY-BASED S E R V I C E S FOR THE AGED: 1970 - 1972 
AS AT 30 JUNE 1970 1971 1972 
Home Care Services ($ '000) 31 318 491 
Welfare Of f icers ($ '000) 0.4 3 12 
Delivered Meals ($ '000) 196 341^ 338 
Senior C i t i zens 'Cent re (S'OOO) 16 87 281 
TOTAL 243.4 749 1,129 
NOTE: 1 I n c l u d e s $ 5 9 , 0 0 0 l a t e c l a i m s f o r mea l s 
s e r v e d in 1969 and 1970 , 
SOURCE: D S S , Annual Reports; DH, Annual Reports, 
a n d , B u d g e t 1972 - 1 973 , Commonwealth Payments 
to and for the States 1972 - 1973, p p . 1 4 0 - 1 
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at the rate of $1.00 per ten meals s e r v e d , but this was 
raised to $1.50 in 1 9 7 2 , with an a d d i t i o n a l 50c being 
100 
given if c e r t a i n types of fruit and fruit juices were s e r v e d . 
In J a n u a r y 1957 the C o m m o n w e a l t h i n t r o d u c e d its home 
n u r s i n g s u b s i d y s c h e m e , the object of which was to promote 
the p r o v i s i o n of home nursing f a c i 1 i t i e s . V o l u n t a r y , 
n o n - p r o f i t home n u r s i n g o r g a n i z a t i o n s which were e s t a b l i s h e d 
before N o v e m b e r 1956 received a subsidy of up to $1,600 for 
each a d d i t i o n a l nurse employed after S e p t e m b e r 1 1 9 5 6 , w h i l e 
the r e m a i n d e r r e c e i v e d a m a x i m u m subsidy of $800 per nurse 
e m p l o y e d . A subsidy was n o t , h o w e v e r , provided for 
d o m i c i l i a r y n u r s e s . M o r e o v e r , no C o m m o n w e a l t h home 
n u r s i n g s u b s i d i e s could t o t a l , for any p a r t i c u l a r o r g a n i z a -
t i o n , more than the amount of a s s i s t a n c e it r e c e i v e d from 
State or local g o v e r n m e n t s . 
Since 1957 there has been a marked increase in C o m m o n w e a l t h 
e x p e n d i t u r e on the home nursing subsidy scheme from $4,000 to 
$1.8m in 1971-72 (see table 9 . 1 9 ) . This can be a t t r i b u t e d 
f i r s t , to an increase in the number of nurses s u b s i d i z e d , which 
I C Q A c t 1 1 3 o f 1 9 7 2 . 
1 0 1 A c t 84 o f 1 9 5 6 ; s e e D H , H e a l t h , ( D e c e m b e r 1 9 5 6 ) , V o l . 6 , 
N o . 4 , p p . 9 9 - 1 0 2 ; E . V . R e e s . " H o m e N u r s i n g in A u s t r a l i a " , 
H e a l t h , ( S e p t e m b e r 1 9 6 8 ) , V o l . 1 8 , N o . 3 , p . 2 4 ; a n d , 
N . G . F r a n c i s , " A P r o b l e m t h a t G r o w s w i t h t h e Y e a r s : . 
t h e P r o b l e m o f t h e A g e d " , A u s t r a l i a n Q u a r t e r l y , 1 9 5 5 , 
V o l . X X V I I , N o . 2 . 
1 0 2 S t a t e c o n d u c t e d o r c o n t r o l l e d o r g a n i z a t i o n s w e r e e x c l u d e d 
( D H , H e a l t h , ( M a r c h 1 9 5 7 ) , V o l . 7 , N o . 1 , p . 2 8 ) . 
1 0 3 D o m i c i l i a r y n u r s i n g a s s i s t a n c e w a s p r o v i d e d u n d e r t h e P M S . 
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T A B L E 9 . 1 9 
COMMONWEALTH EXPENDITURE ON THE 


































1 , 094 
1 , 4 5 0 
1 , 8 3 5 
N O T E : 1 From 1 . 1 . 1 9 5 7 - 3 0 . 6 . 1 9 5 7 
S O U R C E : D H , Annual Reports. 
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i n c r e a s e d f r o m 210 in 1957 to 1 , 0 0 0 in 1 9 7 2 ; and s e c o n d l y , 
to an i n c r e a s e in the rates of s u b s i d y p a i d , w h i c h m o r e 
than d o u b l e d o v e r the period (see t a b l e 9 . 2 0 ) . 
To f u r t h e r r e d u c e the need for the frail aged to e n t e r 
n u r s i n g h o m e s a d o m o c i l i a r y n u r s i n g c a r e b e n e f i t of $ 1 4 . 0 0 
a w e e k was d e c i d e d upon in A u g u s t 1 9 7 2 , to be p a y a b l e 
from M a r c h 1973 . T h i s was to be paid to any p e r s o n who 
a g r e e s to p r o v i d e in his own home and on a c o n t i n u i n g 
b a s i s the p r o f e s s i o n a l n u r s i n g c a r e and the o t h e r s u p p o r t 
s e r v i c e s t h a t are r e q u i r e d by an aged r e l a t i v e . Up to J u n e 
30 1973 this b e n e f i t a s s i s t e d o v e r 7 , 0 0 0 c h r o n i c a l l y ill 
aged p e o p l e at a cost of 
A w i d e r a n g e of p a r a m e d i c a l s e r v i c e s for the aged 
( i n c l u d i n g c h i r o p i d y and o c c u p a t i o n a l t h e r a p y ) also 
r e c e i v e d a C o m m o n w e a l t h s u b s i d i e s in the late 1 9 6 0 s . 
M a t c h i n g g r a n t s totalling $ 2 5 0 , 0 0 0 w e r e o f f e r e d to the 
S t a t e s , but they s e e m e d r e l u c t a n t to a c c e p t t h e m . Up to 
June 30 1971 no S t a t e had taken up t h e s e g r a n t s and in 
1 9 7 1 - 7 2 o n l y five s u c c e s s f u l a p p l i c a t i o n s w e r e m a d e , 
i n v o l v i n g a total e x p e n d i t u r e of less than $7,000.^°^ 
1 0 4 S e e D i v i s i o n 5B o f P a r t V of t h e N a t i o n a l H e a l t h 
A c t ( 1 9 5 3 - 7 2 ) ; s e e a l s o , D H , H e a l t h , ( O c t o b e r 
1 9 7 2 ) , V o l . 2 2 , N o . 3 , p . 1 9 . 
1 0 5 D S S , A n n u a l R e p o r t , ( 1 9 7 2 - 3 ) , p . 1 4 1 . 
1 0 6 A c t 50 o f 1 9 6 9 ; s e e D H , A n n u a l R e p o r t , ( 1 9 7 1 -
2 ) , p . 1 1 2 . 
1 0 7 D H , A n n u a l R e p o r t , ( 1 9 7 0 - 1 ) , p . 1 1 9 ; s e e a l s o , 
A n n u a l R e p o r t , ( 1 9 7 1 - 7 2 ) , p . 1 1 2 ; a n d , F . E h r l i c k , 
" P a y i n g f o r t h e C a r e of t h e A g e d " , - A u s t r a l i a n S o c i a l 
W o r k e r , V o l . 2 5 , N o . 4 , p p . 2 7 - 2 8 . 
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T A B L E 9 . 2 0 
D O M I C I L I A R Y N U R S I N G C A R E S U B S I D Y R A T E : 1 9 5 7 - 1 9 7 2 
RATE OF SUBSIDY PER NURSE: 
'ESTABLISHED' 'NEW HOME' 
DATE HOME NURSING NURSING 
EFFECTIVE ORGANIZATION ORGANIZATION 
($) ($) 
1 . 1 . 1 9 5 7 1 , 6 0 0 800 
1 . 4 . 1 9 5 0 1 , 8 0 0 900 
1 . 7 . 1 9 6 2 2 , 0 0 0 1 , 0 0 0 
1 . 7 . 1 9 6 6 2 , 2 0 0 1 , 1 0 0 
1 . 9 . 1 9 6 8 2 , 6 0 0 1 , 3 0 0 
1 . 9 . 1 9 7 0 3 , 2 0 0 1 , 6 0 0 
1 . 9 . 1 9 7 2 4 , 3 0 0 2 , 1 5 0 
S O U R C E : C o m m o n w e a l t h P a r l i a m e n t a r y D e b a t e s , ( 1 9 7 1 ) , 
p . 4 8 2 ; a n d , Eealth, Vo l . 2 2 , N o . 3 ( O c t o b e r 
1 9 7 2 ) , p . 1 9 . 
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INCOME TAX RELIEF FOR THE AGED 
F r o m 1 9 5 1 the a g e d w e r e g r a n t e d r e l i e f f r o m C o m m o n w e a l t h 
I n c o m e t a x , w h i c h w a s d e s i g n e d to r e m o v e a l o n g - e x i s t i n g 
a n o m a l y in t h e i n c o m e t a x a t i o n l e g i s l a t i o n . W h e r e a s a g e d 
p e o p l e w h o r e c e i v e d the m a x i m u m p e n s i o n and the m a x i m u m 
a l l o w a b l e i n c o m e paid no t a x , t h o s e who r e c e i v e d the 
s a m e c o m b i n e d i n c o m e but o n l y a p a r t p e n s i o n or no p e n s i o n 
10 8 
at all did pay t a x . The 1951 tax r e f o r m g a v e c o m p l e t e 
tax r e l i e f to p e o p l e of a p e n s i o n a b l e age who w e r e A u s t r a l i a n 
r e s i d e n t s d u r i n g the y e a r in w h i c h the t a x a b l e i n c o m e w a s 
r e c e i v e d and who have a t a x a b l e i n c o m e b e l o w a s p e c i f i e d 
a m o u n t (see t a b l e 9.21 and 9 . 2 2 ) , w h i l e p a r t i a l tax r e l i e f 
w a s g i v e n to t h o s e w i t h a t a x a b l e i n c o m e m a r g i n a l l y 
a b o v e t h a t l i m i t (see t a b l e 9 . 2 1 and 9 . 2 2 ) . S i n c e t h e n , 
not o n l y h a v e t h e s e m i n i m u m t a x a b l e i n c o m e l i m i t s been 
i n c r e a s e d c o n s i d e r a b l y , but a l s o the r a n g e of t a x a b l e 
i n c o m e s e l i g i b l e for p a r t i a l tax r e l i e f has been n o t i c e a b l y 
e x t e n d e d . 
SUBSIDIZED HEARING AIDS FOR PENSIONERS 
From A p r i l 1968 the C o m m o n w e a l t h p r o v i d e d P e n s i o n e r 
M e d i c a l S e r v i c e p a r t i c i p a n t s , and t h e i r d e p e n d a n t s , w i t h 
h e a r i n g a i d s , w h i c h w e r e s u p p l i e d and f i t t e d by the C o m m o n -
w e a l t h A c o u s t i c L a b o r a t o r i e s for a h i r i n g fee of $10.00.^°^ 
On J u n e 30 1972 t h e r e w e r e 3 3 , 4 1 7 h e a r i n g a i d s on loan to 
110 p e n s i o n e r s . 
r 0 8 A c t 54 o f 1 9 5 1 ; a l s o A c t s 1 3 o f 1 9 6 7 , 52 o f 1 9 6 6 a n d 
5 1 o f 1 9 6 6 ; s e e , F . C . B o c k a n d E . F . M a n n i x , G u n ' s I n c o m e 
T a x L a w a n d P r a c t i c e , ( 1 9 7 4 ) , p a s s i m . 
1 0 9 A c t I C Q o f 1 9 6 7 ; s e e . D H , H e a l t h , ( D e c e m b e r 1 9 6 7 ) , 
V o l . 1 7 , N o . 4 , p p . 1 3 - 1 5 . 
1 1 0 D H , A n n u a l R e p o r t , ( 1 9 7 1 - 2 ) , p . 1 6 2 . 
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T A B L E 9 . 2 1 
I N C O M E T A X R E L I E F FOR T H E S I N G L E A G E D : 1952 - 1972 
MAXIMUM TAXABLE INCOME RANGE 
YEAR MINIMUM TAXABLE INCOME FOR MARGINAL FOR MARGINAL 
INCOME^ TAX RELIEF^ TAX RELIEF 
($) {$) ($) 
1952 468 496 28 
1953 508 544 36 
1954 750 830 80 
1955 750 830 80 
1956 780 868 88 
1957 780 868 88 
1958 820 920 100 
1959 820 920 100 
1960 858 968 110 
1961 884 1,004 120 
1962 910 1,058 148 
1963 910 1,058 148 
1964 962 1,112 150 
1965 988 1,148 160 
1966 988 1,148 160 
1967 -1,041 1,221 181 
1968 1,070 U 2 6 4 194 
1969 1,248 1.532 284 
1970 1,300 2:.275 975 
1971 1,336 2,374 947 
1972 1,326 2,286 960 
N O T E ; 1 Tax payable up to 1955 was equal to 50 per cent of income above the 
maximum non-taxable level. Between 1955 and 1970, tax payable was 
equal to 45 per cent of income above that leveU After 1970, tax 
became payable on a sliding scale: 




16 73 18 45 66 2/3 
1326 - 1532 1533 - 2080 2081 - 2132 2133 - 2314 
Income does not include income derived from'a partnership in which 
the taxpayer does not have real and effective control and disposal of 
his share of the partnership income. 
S O U R C E : Inaeme Tax and Social Services Contribution Acts, 1951 - 1965; 
Income Tax Acts,1966 - 1972; a n d . Income Tax (Aged Persons) 
Act, 1967. 
T A B L E 9 . 2 2 
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N O T E S : 
S O U R C E ; 
I N C O M E T A X R E L I E F F O R T H E M A R R I E D A G E D : 1 9 5 2 - 1 9 7 2 
MAXIMUM TAXABLE INCOME RANGE 
YEAR MINIMUM TAXABLE 
INCOME^ 
INCOME FOR MARGINAL FOR MARGINAL 
TAX RELIEF^ TAX RELIEF 
($) ($) {$) 
1952 936 1,116 180 
1953 1,014 1,232 218 
1954 1,500 1,946 446 
1955 1,500 1,946 446 
1956 1,560 2,060 500 
1957 1,560 2,060 500 
1958 1,638 2,212 574 
1959 1,638 2,212 574 
1960 1,716 2,362 646 
1961 1,778 2,472 694 
1962 1,820 2,586 766 
1963 1,820 2,586 766 
1964 1,820 2,586 766 
1965 1,872 2,700 828 
1966 1,872 2,700 828 
1967 1,950 2,882 932 
1968 1,980 2,958 978 
1969 2,184 3,514 1,330 
1970 2,262 4,121 1,859 
1971 2,314 4,102 1,788 
1972 • 2,314 4,155 1,841 
1 Relates to combined income of aged person (males 65 years and over, and 
females 60 years and over) and spouse. 
2 Marginal Tax Relief is available only to married couples who are both 
aged, where tax payer ; supports spouse. Up to 1955, tax payable was 
equal to 50 per cent of income above maximum non-taxable level. 
Between 1955 and 1969, tax payable equal to 45 per cent of income 
above that level, from 1969: 
INCOME 
RANGES 
PERCENTAGE OF INCOME PAYABLE AS TAX: 
3 3 V 3 45 6 6 ^ 3 
FOR: 1970 2262-2500 2501-3000 
31 4 0 
3001-•3640 3641-4121 
1971 2314-2500 2501-3000 3001-3640 3641-, 3 7 4 4 3745-4102 
1972 2314-2500 2501-3000 3001-3640 3641-•3744 3745-4155 
See table 9.21. 
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CONCES$IONS__FOR A G E D P E N S I O N F R . S 
F r o m O c t o b e r 1964 t e l e p h o n e s have been p r o v i d e d at 
t w o - t h i r d s the s t a n d a r d rental to p e n s i o n e r s w h o w e r e 
q u a l i f i e d to p a r t i c i p a t e in the P e n s i o n e r s M e d i c a l S e r v i c e 
and w h o e i t h e r l i v e a l o n e or w i t h a p e r s o n w h o is e i t h e r a 
p e n s i o n e r , a p e r s o n e n t i t l e d to the rental r e b a t e , or a 
p e r s o n w h o can s a t i s f y a s p e c i a l i n c o m e t e s t . ^ ^ ^ 
A p p r o x i m a t e l y 2 2 0 , 0 0 0 a g e and i n v a l i d p e n s i o n e r s w e r e 
r e c e i v i n g t h e s e c o n c e s s i o n s as at J u n e 30 1 9 7 2 , w h i c h 
c o s t the C o m m o n w e a l t h $ 3 . 8 m (see t a b l e 9 . 2 3 ) . 
R A D I O A N D T E L E V I S I O N L I C E N C E FEE C O N C E S S I O N S T O A G E D 
R a d i o l i c e n c e fee c o n c e s s i o n s have b e e n . a v a i l a b l e 
s i n c e 1 9 4 2 . A g e d p e n s i o n e r s who l i v e d a l o n e or w i t h o t h e r 
a g e d or i n v a l i d p e n s i o n e r s w e r e a b l e to a c q u i r e a r a d i o 
l i s t e n e r s 1 i c e n c e f r o m J u l y 1942 at h a l f the s t a n d a r d 
112 
f e e . F r o m 1 9 4 6 , h o w e v e r , b l i n d a g e p e n s i o n e r s w e r e 
a b l e to o b t a i n a l i c e n c e f r e e of c h a r g e . At the same 
t i m e , p e n s i o n e r s w h o l i v e d w i t h a n o n - p e n s i o n e r and who 
c o u l d s a t i s f y an i n c o m e t e s t b e c a m e e l i g i b l e for the 
c o n c e s s i o n a l r a t e , w h i c h was r e d u c e d to o n e - q u a r t e r of 
the s t a n d a r d fee in J a n u a r y 1 9 5 2 . ^ ^ ^ S i n c e O c t o b e r 1956 
m o s t a g e p e n s i o n e r s h a v e p a i d a fee of Sl.OO.^^'^ W i t h 
1 1 1 s t a t u t o r y R u l e N o . 14 of 1 9 6 5 u n d e r P o s t and T e l e g r a p h 
A c t , 1 9 0 1 - 61 . 
112 A c t 33 of 1 9 4 2 , 
113 A c t 39 of 1 9 4 6 ( I n c o m e t e s t m o d i f i e d by A c t s 80 of 
1 9 5 0 , 41 of 1 9 5 1 , 36 of 1 9 6 0 a n d 57 of 1 9 6 6 ) . 
114 A c t 65 of 1 9 5 6 . T h o s e l i v i n g w i t h i n 250 m i l e s of 
a r a d i o s t a t i o n p a y $1 and the r e m a i n d e r 70c as from 
O c t o b e r 1 9 5 6 . 
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TABLE 9 . 2 3 
E X P E N D I T U R E ON T E L E P H O N E RENTAL C O N C E S S I O N S : 1 9 6 5 - 1 9 7 2 
AS AT EXPENDITURE 
30 JUNE ( $ ' 0 0 0 ) 
1965^ 552 
1966 1 , 5 7 9 
1967 1 , 455 
1968 1 , 579 
1969 1 , 896 
1970 2 , 2 4 8 
1971 2,9.55 
1972 3 , 8 0 6 
n o t e : 1 F o r p e r i o d 1 . 1 0 . 1 9 6 4 - 3 0 . 6 . 1 9 6 5 . 
S O U R C E : D S S , Annual Reports. 
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the i n t r o d u c t i o n of t e l e v i s i o n in that y e a r , p e n s i o n e r s 
who q u a l i f i e d for a radio licence fee c o n c e s s i o n could 
also obtain a t e l e v i s i o n licence for o n e - q u a r t e r of the 
s t a n d a r d f e e . ^ ^ ^ From O c t o b e r 1 9 6 4 , h o w e v e r , e l i g i b l e 
p e n s i o n e r s paid an annual t e l e v i s i o n licence fee of 
$ 3 . 0 0 . ^ ^ ^ A c o m b i n e d radio and t e l e v i s i o n licence could be 
o b t a i n e d for $4.00 a y e a r after O c t o b e r 1 9 6 5 , w h i c h , in 
1 9 7 2 , was e q u i v a l e n t to 16 per cent of the standard 
^ 1 1 7 
f e e . 
R E D U C E D F A R E S FOR A G E D P E N S I O N E R S 
The M i n i s t e r for Shipping and T r a n s p o r t a n n o u n c e d 
in N o v e m b e r 1972 that all aged p e n s i o n e r s could travel 
on p a s s e n g e r ships of the A u s t r a l i a n National Line at 
118 
half the a p p r o p r i a t e f a r e . 
C O N C L U S I O N 
The C o m m o n w e a l t h w a s , at f i r s t , r e l u c t a n t to grant 
any special or extra benefits to the a g e d . It w a s , no 
d o u b t , i n h i b i t e d , f i r s t l y , by a desire to limit its 
w e l f a r e e x p e n d i t u r e to a "fair and r e a s o n a b l e " amount for 
the c o m m u n i t y to p r o v i d e , and s e c o n d l y , by an e a g e r n e s s 
not to take any steps which m i g h t d i s c o u r a g e thrift or 
w e a k e n individual s e l f - r e l i a n c e . 
G r u d g i n g l y and r e l u c t a n t l y the C o m m o n w e a l t h was 
f o r c e d , to some e x t e n t by pressures from the S t a t e s , to 
i T s A c t 33 o f 1 9 5 6 . T e l e v i s i o n l i c e n c e s a r e a v a i l a b l e 
t o b l i n d p e o p l e f r e e o f c h a r g e . 
1 1 6 A c t 67 o f 1 9 6 4 . 
1 1 7 A c t 67 o f 1 9 6 4 . 
1 1 8 C P D , ( 1 9 7 3 ) , H . R . , W e e k l y H a n s a r d , N o . 1 8 , p . 2 1 2 9 . 
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provide s p e c i a l b e n e f i t s such as m a i n t e n a n c e subsidies (1910) 
and i n s t i t u t i o n a l p e n s i o n s (1916). Until the early 1 9 4 0 s , 
h o w e v e r , the C o m m o n w e a l t h ' s welfare priorities were 
d o m i n a t e d by a desire to establish a social insurance 
s c h e m e , which m e a n t that little attention was given to 
the p r o v i s i o n of n o n - p e n s i o n benefits to the a g e d . There 
w a s , h o w e v e r , a p e r c e p t i b l e shift in C o m m o n w e a l t h w e l f a r e 
p r i o r i t i e s during the 1 9 4 0 s , when both the Curtin and the 
C h i f l e y Labor G o v e r n m e n t s took s t e p s , which would have 
been i n c o n c e i v a b l e a decade e a r l i e r , to introduce a 
limited range of non pension b e n e f i t s . These included 
funeral benefits (1943); subsidized hospital care (1944-
4 8 ) ; and a l l o w a n c e s for handicapped aged pensioners with 
n o n - p e r s i o n e r wives and children (1947). With the growth 
"in C o m m o n w e a l t h revenue during the 1950s the Menzies 
n o n - L a b o r G o v e r n m e n t could afford to be a little more 
a d v e n t u r o u s , p r o m p t e d , no d o u b t , by the desire to gain 
the e l e c t o r a l support of the aged c o m m u n i t y . To this end 
it p r o v i d e d , among other t h i n g s , free health care (1951-
52); subsidies for the c o n s t r u c t i o n of homes for the 
aged (1954) a n d , s u p p l e m e n t a r y a s s i s t a n c e allowances (1958). 
C o m m o n w e a l t h aged welfare priorities underwent an 
i m p o r t a n t change in the late 1 9 5 0 s . A t t e n t i o n was turned 
to a s s i s t i n g those members of the aged c o m m u n i t y who were 
c o n s i d e r e d "most in need" p a r t i c u l a r l y the frail and the 
h o m e l e s s . To this end the Menzies G o v e r n m e n t and it's succ-
e s s o r s , placed c o n s i d e r a b l e emphasis on providing nursing home 
a c c o m m o d a t i o n for the a g e d . This was a c h i e v e d , f i r s t , by 
the p a y m e n t of m a i n t e n a n c e subsidies ( 1 9 6 3 ) , and later by 
the p a y m e n t of construction subsidies (1966 and 1 9 6 9 ) . By 
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t h e e n d of t h e d e c a d e , n u r s i n g h o m e s p r o v i d e d t h e m a i n 
f o r m o f i n s t i t u t i o n a l a c c o m m o d a t i o n for t h e a g e d . T h i s , 
h o w e v e r , b e c a m e a s o u r c e of c o n c e r n w h e n it w a s d i s c o v e r e d , 
in t h e e a r l y 1 9 7 0 s , t h a t a n u m b e r of n u r s i n g h o m e 
p a t i e n t s w e r e i n a p p r o p r i a t e l y a c c o m m o d a t e d . To p r o m o t e 
t h e p r o v i s i o n of a l t e r n a t i v e f o r m s of a c c o m m o d a t i o n , 
s u b s i d i e s w e r e g r a n t e d for the c o n s t r u c t i o n of h o s t e l s f o r 
t h e a g e d ( 1 9 7 2 ) . In a d d i t i o n , s u b s i d i e s w e r e g i v e n to 
o r g a n i z a t i o n s p r o v i d i n g s e r v i c e s and f a c i l i t i e s for t h e 
a g e d w h i c h w o u l d a l l o w t h e m to r e m a i n l o n g e r in t h e i r own 
h o m e s ( 1 9 7 0 - 7 2 ) . D e s p i t e t h e s e m e a s u r e s t h e r e w a s s t i l l 
a n e e d f o r l o w - c o s t a c c o m m o d a t i o n for the a g e d , p a r t i c u l a r l y 
f o r t h o s e w h o a r e e n t i r e l y d e p e n d a n t on t h e i r p e n s i o n s . 
In A u g u s t 1 9 7 2 , t h e N a t i o n a l S u r v e y of I n c o m e c a r r i e d o u t 
by t h e A u s t r a l i a n B u r e a u of S t a t i s t i c s f o r the C o m m i s s i o n 
of I n q u i r y i n t o P o v e r t y , i n d i c a t e s t h a t 5 per c e n t of the 
a g e d c o m m u n i t y is b o t h b e l o w the " p o v e r t y l i n e " and e i t h e r 
1 1 9 
l i v i n g in r e n t e d a c c o m m o d a t i o n or b o a r d i n g . 
O t h e r s e c t i o n s of the a g e d c o m m u n i t y h a v e b e n e f i t e d 
by t h e C o m m o n w e a l t h ' s m o v e t o w a r d s the p r o v i s i o n of m o r e 
n o n - p e n s i o n b e n e f i t s in the 1 9 6 0 s . In p a r t i c u l a r , 
p e n s i o n e r s w i t h c h i l d r e n ( 1 9 6 5 ) ; t h o s e w i t h a n o n - p e n s i o n e r 
s p o u s e ( 1 9 6 5 and 1 9 7 2 ) ; and t h o s e w h o w e r e m a r r i e d and 
w h o p a i d a s m a l l r e n t ( 1 9 6 5 and 1 9 7 2 ) w e r e b e n e f i c i a r i e s . 
B u t the w e l f a r e n e t w a s n o t w i t h o u t h o l e s . A g e d 
m i g r a n t s w h o c o u l d n o t s a t i s f y the r e s i d e n c y t e s t w e r e , 
p e r h a p s , t h e g r o u p m o s t in n e e d of s p e c i a l C o m m o n w e a l t h 
a s s i s t a n c e in t h e e a r l y 1 9 7 0 s . 
119 D a t a o b t a i n e d f r o m c o m p u t e r t a b u l a t i o n s p r o v i d e d by 
t h e A u s t r a l i a n B u r e a u of S t a t i s t i c s . 
PART IV 
CONCLUDING OBSERVATIONS 
10. S U m A R Y AND CONCLUSION 
U i l R O D U C T J M 
W i t h i n the c o n t e x t of increasing aged p o v e r t y , an over-
burdened v o l u n t a r y c h a r i t a b l e relief s y s t e m , and the 
b l o s s o m i n g of a more s y m p a t h e t i c public attitude towards the 
aged d e s t i t u t e , A u s t r a l i a ' s two largest states introduced 
n o n - c o n t r i b u t o r y and selective age pension schemes in 1900. 
The c o m p u l s o r y - c o n t r i b u t o r y p r i n c i p l e , which was then in its 
i n f a n c y , had been rejected as an impractical ideal. H o w e v e r , 
as the c o n c e p t of social insurance matured its appeal w i d e n e d . 
But still it failed to take root. 
A u s t r a l i a stood steadfast in the face of repeated 
attempts to introduce a comprehensive c o m p u l s o r y - c o n t r i b u t o r y 
system of social s e c u r i t y . Pressure g r o u p s , economic and 
political c r i s e s , and w a r s , all connived to defeat the social 
insurance c a u s e , which was finally brough to its knees in 
the mid 1950s . 
Few changes were made to the Australian age pension 
scheme up to the 1 9 4 0 s , after which important changes were 
n u m e r o u s . 
THE NEED FOR A NEW APPROACH TO AGED PROVERTY 
Aged poverty was not a serious social problem before 
the 1890s. C e r t a i n l y there were pockets of d e s t i t u t i o n , 
b u t , by an l a r g e , those in need of assistance could be cared 
for by i n d o o r - r e l i e f institution and voluntary charitable 
relief o r g a n i z a t i o n s . The prevailing social philosophy 
seems to have been that the individual could be expected to 
foresee and provide for all the contingencies of his old a g e . 
With the 1 8 9 0 s , h o w e v e r , came a new set of c i r c u m s t a n c e s . 
The d e m a n d for charitable relief by the aged increased 
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m a r k e d l y in the f i r s t half of the 1890s. This was the 
p r o d u c t of two f a c t o r s . F i r s t , there was a n o t i c e a b l e 
aging of the A u s t r a l i a n p o p u l a t i o n , caused largely by 
the influx of m i g r a n t s in the 1850s. S e c o n d l y , the 
i n c i d e n c e of aged d e s t i t u t i o n increased as a result of the 
d e p r e s s i o n that began early in the 1890s. Increased 
u n e m p l o y m e n t a m o n g s t the a g e d , reduced family a s s i s t a n c e 
for aged r e l a t i v e s , and the loss of savings due to the 1893 
f i n a n c i a l c r i s i s , all lead to the inevitable result that more 
old people s o u g h t refuge in the g o v e r n m e n t - o p e r a t e d 
b e n e v o l e n t asylums and requested out-door relief from 
v o l u n t a r y relief a g e n c i e s . 
As the 1890s p r o g r e s s e d e x p r e s s i o n s of d i s c o n t e n t with 
the e x i s t i n g c h a r i t a b l e relief systems became more f r e q u e n t 
and more v e h e m e n t . Of p a r t i c u l a r concern was the problem 
of o v e r c r o w d i n g and the imprisonment of the aged d e s t i t u t e . 
At the same t i m e , a more sympathetic attitude towards the 
aged poor was e m e r g i n g . No longer were they c o n s i d e r e d 
" i m m o r a l " , "indolent" or merely "lacking in i n c e n t i v e " . The 
l o n g - d o m i n a n t work ethic was being c h a l l e n g e d , p a r t i c u l a r l y 
by those in the developing political wing of the labour 
m o v e m e n t , who p e r s u a s i v e l y argued that poverty was the p r o d u c t 
of s o c i a l , e c o n o m i c and political f o r c e s . 
There seems little doubt that public hostility to 
g r e a t e r g o v e r n m e n t intervention in welfare matters was 
w e a k e n e d as a result of the 1890s d e p r e s s i o n . It was 
r e c o g n i z e d , perhaps for the first t i m e , that u n e m p l o y m e n t 
may not be m e r e l y a temporary aberration after a l l , and that 
p o v e r t y could exist despite an eagerness to work and s a v e . 
W i t h i n this c o n t e x t , politicians began to re-examine the 
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a p p r o p r i a t e role of the state in w e l f a r e m a t t e r s . 
A POLICY FORMULATED: 
When the V i c t o r i a n and New South Wales G o v e r n m e n t s 
began their s e a r c h in the mid 1890s for an a p p r o p r i a t e 
w e l f a r e p o l i c y for the a g e d , they had three o b j e c t i v e s in 
m i n d . F i r s t , to s u p p l e m e n t the relief p r o v i d e d to the 
"cteserving" aged poor by r e l a t i v e s and v o l u n t a r y c h a r i t a b l e 
a g e n c i e s . S e c o n d l y , to provide this a s s i s t a n c e in a w a y 
w h i c h w o u l d not d i s c o u r a g e thrift and s e l f - r e l i a n c e . 
F i n a l l y , to limit the e x p e n d i t u r e on such relief to a 
"fair" and " r e a s o n a b l e " a m o u n t for the c o m m u n i t y to p r o v i d e . 
A w i d e v a r i e t y of p o l i c i e s were s u g g e s t e d . Of these 
the m o r e i m p o r t a n t w e r e : in-kind t r a n s f e r s (such as i m p r o v e d 
i n d o o r and o u t d o o r relief f a c i l i t i e s ) , means tested or 
u n i v e r s a l n o n - c o n t r i b u t o r y age p e n s i o n s ; and f i n a l l y , 
cash t r a n s f e r s f i n a n c e d by a c t u a r i a l l y - r e l a t e d c o m p u l s o r y 
c o n t r i b u t i o n s . 
The i n - k i n d transfer a p p r o a c h was rejected b e c a u s e it 
was b e l i e v e d that it w o u l d not attack the basic cause of 
p o v e r t y , a l t h o u g h it was r e c o g n i z e d that it m i g h t remove 
some of the m o r e o b v i o u s s i g n s . 
The a c t u a r i a l l y - r e l a t e d cash t r a n s f e r s approach w a s , 
with g r e a t r e l u c t a n c e , r e j e c t e d as an impractical i d e a l . 
This a p p r o a c h , a l t h o u g h it promised to e n c o u r a g e thrift 
and p r o m o t e a sense of independence and s e l f - r e l i a n c e 
w i t h i n the c o m m u n i t y , was found w a n t i n g b e c a u s e of admin-
i s t r a t i v e and f i n a n c i a l d i f f i c u l t i e s . It was b e l i e v e d , for 
e x a m p l e , that it w o u l d be too costly to a d m i n i s t e r . Further-
m o r e , it was a g r e e d that it would not solve the i m m e d i a t e 
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aged p o v e r t y p r o b l e m nor would it c a t e r for the u n e m p l o y e d , 
the s i c k , the w i d o w e d and the m a r r i e d w o m a n , none of whom 
could be r e g u l a r c o n t r i b u t o r s . F i n a l l y , it was argued that 
to r e q u i r e the p a y m e n t of c o n t r i b u t i o n s would be p o l i t i c a l l y 
u n a c c e p t a b l e . 
The n o n - c o n t r i b u t o r y age pension approach thus b e c a m e , 
by d e f a u l t , the only feasible a l t e r n a t i v e . It s u p p o r t e r s 
a r g u e d that p e n s i o n s should be c o n s i d e r e d a reward for past 
e n d e a v o u r s . The p r o p o s i t i o n that such a scheme should be 
u n i v e r s a l r a t h e r than selective was rejected because it was 
b e l i e v e d that a universal scheme would be too e x p e n s i v e . 
The first age pension scheme was introduced in New 
South Wales by a n o n - L a b o r G o v e r n m e n t in 1900. It provided 
for the p a y m e n t of non - c o n t r i b u t o r y , selective cash pensions 
to the " d e s e r v i n g " a g e d . Victoria e s t a b l i s h e d a s i m i l a r 
scheme soon a f t e r , followed by Q u e e n s l a n d in 1908. All of 
these c o n t i n u e d to operate until they were s u p e r s e d e d by 
the C o m m o n w e a l t h ' s s c h e m e , which came int) effect in July 
1909. 
By the end of the 1 8 9 0 s , the public p r o v i s i o n of age 
pensions had become a settled p o l i t i c a l i s s u e . M o r e o v e r , 
the 1898 F e d e r a l C o n v e n t i o n had decided that the supply 
of such pensions should be a Federal f u n c t i o n . H o w e v e r , 
it was not until seven years a f t e r Federation that the 
C o m m o n w e a l t h was able to find a way of financing age 
p e n s i o n s . During those years the C o m m o n w e a l t h was intent 
on o v e r c o m i n g the f i n a n c i a l c o n s t r a i n t s imposed upon it by 
the C o n s t i t u t i o n . 
U n d e r the Braddon C l a u s e , the States were e n t i t l e d to 
r e c e i v e , for at least ten y e a r s , no less than t h r e e - q u a r t e r s 
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of the net proceeds from customs and excise duties imposed 
by the C o m m o n w e a l t h . In a d d i t i o n , should the Commonwealth 
have any unspent r e v e n u e , this, too, must be returned to 
the S t a t e s . 
Many solutions to the Commonwealth's financial dilemma 
were offered in the years immediately after Federation. 
It was s u g g e s t e d , for e x a m p l e , that the Commonwealth should 
negotiate with the States to have the operation of the 
Braddon Clause m o d i f i e d so as to allow the Commonwealth to 
finance age pensions from special customs and excise duties 
But the States were in no mood for co-operation. The 
proposition that the Commonwealth should try and have the 
Braddon Clause changed by a Constitutional amendment was 
put f o r w a r d , but that was rejected. Frequent calls were 
made for the Commonwealth to impose alternative form of 
t a x a t i o n , particularly a land tax. But these, too, were 
r e j e c t e d . It was even suggested that the tobacco industry 
should be n a t i o n a l i z e d . Eventually,however, a solution was 
f o u n d . 
In May 1908 the Deakin non-Labor Government introduced 
its Surplus Revenue Bill into Federal Parliament. This 
b i l l , among other t h i n g s , defined "expenditure" to include 
"appropriations for future expenditure", w h i c h , if agreed 
to by the High C o u r t , meant the elimination of any "surplus 
revenue" distributable to the States. S u b s e q u e n t l y , the 
High Court d i d , in f a c t , uphold this Constitutional 
r e - i n t e r p r e t a t i o n , which meant that there remained no 
obstacles to the establishment of the Commonwealth non-
c o n t r i b u t o r y and selective age pension scheme. 
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U n d e r the A u s t r a l i a n age p e n s i o n l e g i s l a t i o n , the 
" d e s e r v i n g " a g e d p o o r w e r e g r a n t e d a cash a l l o w a n c e that 
p r o v i d e d t h e m w i t h a m i n i m u m s u b s i s t e n c e i n c o m e . A set of 
r e s t r i c t i v e e n t r y r e q u i r e m e n t s w e r e a t t a c h e d to the s c h e m e , 
p a r t l y to p l a c a t e t h o s e who b e l i e v e d that the p a y m e n t of 
such p e n s i o n s w o u l d w e a k e n i n d i v i d u a l i n i t i a t i v e , and 
p a r t l y to e n s u r e t h a t e x p e n d i t u r e could be kept at a 
" r e a s o n a b l e " l e v e l . 
T H E S O C I A L I N S U R A N C E I S S U E : 1909 - 1954 
D e s p i t e the firm r e j e c t i o n of the c o m p u l s o r y - c o n t r i b u t n r v 
a p p r o a c h to the f i n a n c i n g of age p e n s i o n s a r o u n d the turn 
of the c e n t u r y , the idea of c o n t r i b u t o r y cash t r a n s f e r s w a s 
not e n t i r e l y a b a n d o n e d until the mid 1 9 5 0 s . In f a c t , for 
m o s t of the i n t e r - w a r y e a r s , social i n s u r a n c e w a s in the 
f o r e f r o n t of the C o m m o n w e a l t h ' s social w e l f a r e p o l i c y 
d e l i b e r a t i o n s . 
The two m a j o r p o l i t i c a l g r o u p i n g in A u s t r a l i a h e l d , 
u n t i l mid 1 9 5 0 s , o p p o s i n g views on the m o s t a p p r o p r i a t e 
m e t h o d of f i n a n c i n g social s e r v i c e s , i n c l u d i n g age p e n s i o n s . 
On t h e o n e h a n d , the A u s t r a l i a n L a b o r P a r t y b e l i e v e d t h a t 
s o c i a l s e r v i c e s s h o u l d be f i n a n c e d by taxes l e v i e d on the 
c a p a c i t y to pay p r i n c i p l e . The social i n s u r a n c e a p p r o a c h 
w a s r e j e c t e d on the g r o u n d s that it w o u l d n e i t h e r p r o m o t e 
a m o r e e q u i t a b l e d i s t r i b u t i o n of i n c o m e nor r e m o v e a b s o l u t e 
p o v e r t y a m o n g s t t h o s e who w e r e unable to c o n t r i b u t e . On 
the o t h e r h a n d , the n o n - L a b o r p a r t i e s f a v o u r e d the 
i n t r o d u c t i o n of social i n s u r a n c e , u n d e r w h i c h p o t e n t i a l 
b e n e f i c i a r i e s w o u l d c o n t r i b u t e t o w a r d s the b e n e f i t s t h a t 
t h e y may r e c e i v e . This a p p r o a c h w o u l d , it w a s a r g u e d , 
r e d u c e the stigma that w a s a t t a c h e d to the r e c e i p t of a p e n s i o n 
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and v/ould p r o m o t e t h r i f t and s e l f - r e l i a n c e in the 
c o m m u n i ty. 
T h r e e a t t e m p t s have been made to introduce a social 
i n s u r a n c e s c h e m e . The first o c c u r r e d i m m e d i a t e l y b e f o r e 
the F i r s t W o r l d W a r . The second happened in the 1 9 2 0 s . 
The t h i r d , being by far the most c o n t r o v e r s i a l , took place 
in the 1 9 3 0 s . All of these f a i l e d , but the fatal blow to 
s o c i a l i n s u r a n c e was still to c o m e . T h r o u g h o u t the 1940s 
and 1950s the f i n a n c i n g debate c o n t i n u e d , albiet with much 
less g u s t o , until e c o n o m i c and political c i r c u m s t a n c e s 
r e s o l v e d it in f a v o u r of the n o n - c o n t r i b u t o r y a p p r o a c h . 
A u s t r a l i a ' s first dalliance with social i n s u r a n c e began 
soon a f t e r the A u s t r a l i a n pensions scheme came into e f f e c t 
in July 1 9 0 9 , and ended five years later with the double 
d i s s o l u t i o n of F e d e r a l P a r l i a m e n t . 
The s e c o n d , more serious attempt to introduce a 
c o m p r e h e n s i v e social insurance scheme began in the early 
1 9 2 0 s . F i r s t a Royal C o m m i s s i o n was a p p o i n t e d in 1923 to 
a d v i s e the B r u c e - P a g e n o n - L a b o r C o a l i t i o n G o v e r n m e n t on 
s o c i a l i n s u r a n c e . Five years later a bill i n c o r p o r a t i n g 
most of the r e c o m m e n d a t i o n s of that Royal C o m m i s s i o n was 
i n t r o d u c e d into Federal P a r l i a m e n t . This proposal w a s , 
h o w e v e r , c r i t i c a l l y r e c e i v e d . Friendly societies saw it as 
a u n d e s i r a b l e c o m p e t i t o r . The States were hostile 
b e c a u s e it e x t e n d e d C o m m o n w e a l t h powers too f a r . Employers 
w e r e c o n c e r n e d b e c a u s e they believed that it would increase 
t h e i r c o s t s . B e f o r e the Bruce-Page C o a l i t i o n could reach 
a c o m p r o m i s e w i t h its o p p o n e n t s , Federal P a r l i a m e n t was 
d i s s o l v e d , and the O c t o b e r 1929 G e n e r a l Election resulted 
in a l a n d - s l i d e v i c t o r y for the Labor P a r t y , which had 
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long b e e n a n t a g o n i s t i c to the s o c i a l i n s u r a n c e c a u s e . 
The 1930s d e p r e s s i o n s u p p l i e d the b a c k g r o u n d and 
i m p e t u s f o r the third a t t e m p t to i n t r o d u c e a c o m p r e h e n s i v e 
s o c i a l i n s u r a n c e s c h e m e . A l m o s t from the time Lyons b e c a m e 
P r i m e M i n i s t e r in 1 9 3 1 , he s e e m e d d e t e r m i n e d to move 
A u s t r a l i a in this d i r e c t i o n . In S e p t e m b e r 1936 two e x p e r t 
a d v i s o r s w e r e b r o u g h t from B r i t a i n . One was G o d f r e y I n c e , 
w h o s e brief was to m a k e r e c o m m e n d a t i o n s on u n e m p l o y m e n t 
i n s u r a n c e . The o t h e r was S i r W a l t e r Kinnear, who was to 
give a d v i s e on h e a l t h and pension i n s u r a n c e . 
The end result of these i n v e s t i g a t i o n s was the 
i n t r o d u c t i o n into F e d e r a l P a r l i a m e n t of the 1938 N a t i o n a l 
H e a l t h and P e n s i o n I n s u r a n c e B i l l , which became law in 
S e p t e m b e r 1 9 3 8 , a l t h o u g h it was bitterly c r i t i c i z e d both 
inside and o u t s i d e F e d e r a l P a r l i a m e n t . 
O p p o s i t i o n came from many q u a r t e r s . The m e d i c a l 
p r o f e s s i o n was c e r t a i n l y m o s t vocal in its c r i t i c i s m , 
e s p e c i a l l y r e g a r d i n g the p r o p o s e d d o c t o r s ' r e m u n e r a t i o n 
E m p l o y e r s , once m o r e , feared thathigher costs of p r o d u c t i o n 
w o u l d , i n e v i t a b l y , result if the scheme was i n t r o d u c e d . The 
S t a t e s r e j e c t e d it b e c a u s e they b e l i e v e d that they were 
not s u f f i c i e n t l y i n v o l v e d in its p l a n n i n g . The L a b o r Party 
o p p o s e d the p r o p o s a l because of its c o n t r i b u t o r y n a t u r e . 
H o w e v e r , it was the h o s t i l i t y of t h e C o u n t r y P a r t y , the 
j u n i o r c o a l i t i o n p a r t n e r in the ruling n o n - L a b o r G o v e r n m e n t , 
that f i n a l l y put the 1938 proposal to r e s t , although the 
i m p e n d i n g w a r c a n n o t be entirely ignored as a c o n t r i b u t i n g 
f a c t o r . Once m o r e , t h e n , social i n s u r a n c e had failed to 
take root in A u s t r a l i a , but its s u p p o r t e r s were far from 
d e f e a t e d . 
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In the e a r l y 1940s R. G. M e n z i e s , a l o n g - s t a n d i n g 
a d v o c a t e of s o c i a l i n s u r a n c e , was leading a m i n o r i t y , 
n o n - L a b o r G o v e r n m e n t w h i c h took steps to a d v a n c e , once 
m o r e , the s o c i a l i n s u r a n c e c a u s e . But he was r e l e g a t e d 
to the O p p o s i t i o n b e n c h e s before he could p r o c e e d very f a r . 
D u r i n g the S e c o n d W o r l d W a r many w e l f a r e r e f o r m s w e r e 
m a d e . A w i d e range of new b e n e f i t s w e r e i n t r o d u c e d , all 
of w h i c h w e r e f i n a n c e d from the " N a t i o n a l W e l f a r e F u n d " , 
set up by the C u r t i n L a b o r G o v e r n m e n t in 1 9 4 3 , and m o s t 
w e r e f i n a n c e d by the "social services c o n t r i b u t i o n " i m p o s e d 
by the C h i f l e y L a b o r G o v e r n m e n t in 1 9 4 6 . 
On r e t u r n i n g to p o w e r in 1 9 4 9 , the M e n z i e s n o n - L a b o r 
G o v e r n m e n t p r o m i s e d to move A u s t r a l i a , once m o r e , t o w a r d s 
the i n t r o d u c t i o n of a c o m p r e h e n s i v e social i n s u r a n c e s c h e m e . 
As a p r e l i m i n a r y m e a s u r e , the p r e v i o u s l y s e p a r a t e income 
tax and s o c i a l s e r v i c e s c o n t r i b u t i o n were m e r g e d in 1 9 5 1 . 
T h e n a p p r o p r i a t i o n s to the N a t i o n a l W e l f a r e Fund w e r e m a d e 
d e p e n d e n t on p a y r o l l tax r e c e i p t s , in an e f f o r t to give 
the f i n a n c i n g of s o c i a l s e r v i c e s a c o n t r i b u t o r y f a c a d e . 
But by e a r l y 1 9 5 2 , h o w e v e r , the Menzies G o v e r n m e n t had 
d e c i d e d that it c o u l d no l o n g e r a f f o r d to m a i n t a i n this 
c o n t r i b u t i o n s f a c a d e in the face of an a n n u a l i n f l a t i o n 
rate of o v e r t w e n t y p e r c e n t . 
It seems that by early 1953 the M e n z i e s G o v e r n m e n t ' s 
s o c i a l i n s u r a n c e a s p i r a t i o n s had been s o m e w h a t r e d u c e d . 
R a t h e r than i n t r o d u c e a c o m p r e h e n s i v e social i n s u r a n c e 
s c h e m e , the M e n z i e s G o v e r n m e n t was now c o n t e n t to e s t a b l i s h 
m e r e l y a c o n t r i b u t o r y age pension scheme as soon as e c o n o m i c 
c i r c u m s t a n c e s p e r m i t t e d . But even that was a b a n d o n e d in 
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the f o l l o w i n g y e a r . During the 1954 G e n e r a l Election 
c a m p a i g n M e n z i e s p u b l i c l y stated that A u s t r a l i a could not 
a f f o r d a c o n t r i b u t o r y pension s c h e m e , for it would i n v o l v e , 
e f f e c t i v e l y , an i n c r e a s e in income t a x , which would be 
highly u n d e s i r a b l e on both political and economic g r o u n d s . 
S o , a f t e r some sixty y e a r s , the social insurance 
cause was put to r e s t . The debate over the method of 
f i n a n c i n g social s e r v i c e s , including age p e n s i o n s , was 
r e s o l v e d , not on the basis of moral p r i n c i p l e s , but as a 
r e s u l t of e c o n o m i c and political r e a l i t i e s . 
THE A U S T R A L I A N AGE P E N S I O N S C H E M E : 1908 - 1972 
Until the 1950s c o m p a r a t i v e l y few changes were made 
to the A u s t r a l i a n age pension s c h e m e , although there was 
a flurry of l e g i s l a t i v e activity during and immediately 
a f t e r the S e c o n d World W a r . Of the changes that did 
o c c u r , perhaps the more important w e r e : the l i b e r a l i z a t i o n s 
of the means test in the 1940s-, the austerity measures of 
the 1930s; and the o m i s s i o n , in 1 9 1 2 , of a pension 
a p p l i c a n t ' s home from the means test. The reluctance of 
s u c c e s s i v e C o m m o n w e a l t h Governments to m o d i f y the existing 
l e g i s l a t i o n w a s , l a r g e l y , the result of an intense p r e o c c u p a t i o n 
w i t h the i n t r o d u c t i o n of a broad social insurance scheme 
i n c o r p o r a t i n g age p e n s i o n s . Since 1 9 5 0 , h o w e v e r , s u b s t a n t i a l 
l e g i s l a t i v e changes have been m a d e . 
W i t h o u t doubt the most important changes were those 
made to the means test. T h r o u g h o u t the 1950s there was only 
one y e a r (1957) in w h i c h the means test was not c h a n g e d . 
O v e r a l l , some thirty amendments were m a d e , e s s e n t i a l l y , to 
r e d u c e a penalty on thrift that the means test was b e l i e v e d 
to i m p o s e . The impact that these changes had on the growth 
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in the n u m b e r of age pensions seems to have been q u i t e 
s u b s t a n t i a l . The m e r g i n g of the means test in 1961 
s u b s t a n t i a l l y i n c r e a s e d the e x c l u s i o n of m a x i m u m pension 
p r o p e r t y l i m i t , w h i c h was a further attempt to e n c o u r a g e 
t h r i f t . H o w e v e r , for the vast m a j o r i t y of p e n s i o n e r s the 
1960 a m e n d m e n t was of little or no i m p o r t a n c e . Three 
f u r t h e r c h a n g e s w e r e made to the means t e s t . In 1966 a 
d i f f e r e n t i a l test was created for married and unmarried 
p e r s o n s . T h r e e y e a r s later a tapered means test was 
i n t r o d u c e d , w h i c h g r e a t l y increased the e x c l u s i o n and m a x i m u m 
p e n s i o n m e a n s - a s - a s s e s s e d l i m i t s . In 1972 these limits 
were, a g a i n , s u b s t a n t i a l l y i n c r e a s e d . 
I m p o r t a n t changes were also made to two other 
s e l e c t i v i t y c r i t e r i a in the 1960s. In 1961 the residency 
r e q u i r e m e n t was halved to ten y e a r s , and in 1966 aliens 
b e c a m e e l i g i b l e , f o r the first t i m e , to p a r t i c i p a t e in the 
A u s t r a l i a n age pension s c h e m e . 
The age pension has also been s u b s t a n t i a l l y i n c r e a s e d 
since the Second World W a r . Until then, h o w e v e r , the 
C o m m o n w e a l t h was c o n t e n t merely to provide its p e n s i o n s e r ' s 
with s u p p l e m e n t a r y cash a s s i s t a n c e . B u t , g r a d u a l l y , it 
a c c e p t e d m o r e financial r e s p o n s i b i l i t y for t h e m . Those 
who were e n t i r e l y d e p e n d e n t on their pensions b e n e f i t e d 
by the f r e q u e n t i n c r e a s e s that were made to the m a x i m u m 
p e n s i o n r a t e , p a r t i c u l a r l y from the 1 9 4 0 s . In f a c t , the 
m a x i m u m pension h a s , g e n e r a l l y , increased faster than the 
c o s t of l i v i n g , at least from the end of the First World 
W a r , but since the early 1950s it has remained a r e l a t i v e l y 
s t a b l e p r o p o r t i o n of average weekly e a r n i n g s . Reduced 
p e n s i o n r e c i p i e n t s also b e n e f i t e d as a result of 
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g o v e r n m e n t a c t i o n s in the 1 9 6 0 s . The i n t r o d u c t i o n of the 
m e r g e d means test in 1961 and the t a p e r e d means test eight 
y e a r s l a t e r , b o t h a l l o w e d p e n s i o n e r s receiving reduced 
p e n s i o n s to gain a l a r g e r p e n s i o n . 
There has also been a m a r k e d e x t e n s i o n in the range of 
n o n - p e n s i o n b e n e f i t s a v a i l a b l e to the a g e d , p a r t i c u l a r l y 
since the S e c o n d W o r l d W a r . A m o n g s t the more i m p o r t a n t of 
these w e r e : the i n t r o d u c t i o n of the P e n s i o n e r M e d i c a l 
S e r v i c e (1951); the p a y m e n t of s u b s i d i e s for the c o n s t r u c t i o n 
of a c c o m m o d a t i o n for the aged (1954); the p r o v i s i o n of 
rent s u b s i d i e s (1958); and the payment of nursing home 
b e n e f i t s ( 1 9 6 3 ) . 
C O N C L U S I O N 
A u s t r a l i a ' s policy towards the aged has g r a d u a l l y 
c h a n g e d since the 1 8 9 0 s . F i n a n c i a l r e s p o n s i b i l i t y for this 
s e c t i o n of the c o m m u n i t y has s l o w l y , and s o m e w h a t r e l u c t a n t l y , 
s h i f t e d from the family to the C o m m o n w e a l t h G o v e r n m e n t . 
This t r a n s f o r m a t i o n has been a source of a p p r e h e n s i o n for 
m a n y p e o p l e . That it would lead to e x c e s s i v e d e p e n d a n c e on 
the g o v e r n m e n t and that this would d i s c o u r a g e work effort 
has been a l o n g - s t a n d i n g c o n c e r n . The p r o b l e m of r e c o n c i l -
ing the twin o b j e c t i v e s of assiting the a g e d , p a r t i c u l a r l y 
aged p o o r , and e n c o u r a g i n g s e l f - r e l i a n c e has been a 
c o n t i n u o u s theme in the evolution of A u s t r a l i a ' s policy 
towards the a g e d . 
APPENDICES 
APPENDIX A 
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THE D E F I N I T I O N OF NON-EXEMPT INCOME 
LEGISLATION 
17 of 1908 
21 of 1909 
13 of 1911 
27 of 1912 
32 of 1916 
22 of 1917 
22 of 1919 
2 of 1920 
15 of 1923 
31 of 1928 
10 of 1931 
35 of 1932 
17 of 1933 
67 of 1936 
26 of 1947 
EXEMPTIONS AND DEDUCTIONS 
Board deduction: $26 per annum (P.A.). 
Cash Benefits from Friendly Societies, Trade Unions 
and Provident Societies. 
Allowances under the N.S.W. Miner's Accident Relief A c t . 
Compensation paid under the first schedule of the 
Seamen's Compensation Act, 1911 . 
Gifts and allowances from relatives. 
Board Deduction: $39 P.A. 
Pensions payable under the War Pensions Act, 1914 -
1916 . 
Board deduction: $52 P.A. 
War gratuity of interest paid under the War Gratuity 
Act, 1920 , S.18. 
Board deduction: $65 P . A . 
Benefits received under the Australian Soldiers' 
Repatriation Act, 1920 - 1922 . 
Benefits under the War Pensions Act, 1914 - 1916 and 
Australian Soldiers' Repatriation Act, 1920 - 1922 , 
no longer exempt. 
Gifts and allowances only from direct relatives now 
exempt. 
Assistance, by way of sustenance or food relief, or 
work performed under any emergency scheme, or inter-
mittent relief work provided under any law of a 
State or Territory. 
Miners' phthisis allowance. 
Allowances received under the Australian Soldiers' 
Repatriation A c t , 1920 - 1936 . 
Benefits under the following Legislation: 
Hospital Benefits Act, 1945 - 1947 ; 
Pharmaceutical Benefits Act, 1947 ; 
Social Services Consolidation Act, 1947 , 
sections relating to Child Endowment and 
Maternity Allowances; 
* , Tviberculosis Act, 1945 - 1946 , S.8; and, 
* War Gratuity Act, 1945 . 
Allowances under the N.S.W. Miner's Accident Relief 





69 of 1948 
26 of 1950 
22 of 1951 
41 of 1952 
51 of 1953 
30 of 1954 
38 of 1955 
67 of 1956 
44 of 1958 
57 of 1959 
A deduction of $52 P.A. for every dependant child 
under sixteen years of age, under the care, custody 
and control of an age pensioner, less any payment 
received by pensioners for, and in respect of the 
child. 
Benefits under the Tuberculosis Act, 1948 , S.9. 
Benefits under the Tuberculosis Act, 1948 , S.9 
no longer exempt. 
A deduction of $26 P.A. For every dependant child 
under the age of sixteen years, under the control, 
care and custody of an age pensioners, less any 
payment received by that age pensioner for, and in 
respect of that chi].d, except child endowment and 
child allowance. 
Benefits under the Hospital Benefits Act, 1951 . 
A deduction of $52 P.A. for every dependant child under 
the age of sixteen years, under the control, care and 
custody of an age pensioner, less any payment received 
by that age pensioner for, and in respect of that 
child, except child endowment and child allowance. 
Benefits from any organization registered under any 
Commonwealth Act relating to pharmaceutical, sickness 
hospital, medical and dental service exempt to the 
extent that any such benefits received are used to 
offset any such costs incurred. 
Income derived from property owned by an age pensioner 
except income which consists of an annuity, or is 
derived from a life interest in property not being 
the permanent home of an age pensioner or his spouse. 
Benefits under the Repatriation Act, 1920 - 1954 . 
Benefits under the Repatriation Act, 1920 - 1956 , 
payable by the Repatriation Commission to members of 
the armed forces as: 
* Allowance for an Attendant; 
* Allowance for recreation, and maintenance and 
running expenses of a car provided by the 
Commission to members of the armed forces because 
of a serious incapacity; and, 
* Allowance for war decoration. 
Allowances and gifts from brothers and sisters of age 
pensioners. 
All benefits payable by organizations registered under 
any Commonwealth Act relating to pharmaceutical, sickness, 
hospital, medical and dental services. 
Benefits, in the form of annuity, payments from Friendly 
Societies and Trade Unions no longer exempt. Clothing 
allowances payable by the Repatriation Commission. 
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57 of 1965 
41 of 1966 
10 of 1967 
94 of 1969 
79 of 1972 
Tunount payable by the Repatriation Coipjnission by 
way of a sustenance allowance. 
A deduction of $156 P.A. for every dependant child 
under the age of sixteen years, under the control, 
care and custody of an age pensioner, less any 
payment received by that age pensioner for, and in 
respect of that child, except child endowment and 
child allowance. 
Discretionary powers given to the Director-General as 
to the definition of 'annuity'. 
A deduction of $208 P.A. for every dependant child 
under the age of sixteen years, under the care, 
custody and control of an age pensioner, less any 
payment received by that age pensioner for, and in 
respect of that child, except child endowment and 
child allowance. 
Superannuation pensions, unless the rate of age 
pensions payable is greater if superannuation pension 
included as part of 'property'. 
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APPEND V R A J 
THE D E F I N I T I O N OF NON-EXEMPT PROPERTY 
LEGISLATION 
17 of 1908 
27 of 1912 
46 of 1931 
48 of 1941 
3 of 1942 
26 of 1946 
26 of 1947 
EXEMPTIONS 
None. 
Value of home owned by age pensioner. 
Deposits in the Savings Bank Department of the 
Government Savings Bank of N.S.W. assigned to the 
Minister. 
Any property possessed by an aged person or his 
spouse, which, at the discretion of the Commissioner, 
cannot be realized except at a considerable loss 
because it is subject to an encumbrance. 
Deposits in the Savings Bank Department of the 
Government Saving Bank of N.S.W. assigned to Minister 
no longer exempt. 
The following items: 
* Value of furniture and personal affects; 
* Surrender value of any life insurance up 
to $400; 
* Capital value of any life interest or annuity; 
* Value of any contingent interest; 
* Present value of any reversionary interest 
up to $1,000; 
* Value of any property, not being a contingent 
or reversionary interest, to which a persons, 
or spouse is entitled from the estate of a 
deceased person which has not, as yet, been 
received; and, 
* Any charge or encumbrance lawfully existing on 
property which has not already been exempted. 
The following items : 
* Value of any war gratuity; 
* Return from the sale, by a pensioner, of his 
house used to offset the payments made by him 
on another house; 
* Insurance moneys received, by an age pensioner 
or his spouse, in respect of damage of his 
permanent home, and being used to re-build that 
home; and, 
* Value of land upon which house is re-built. 
- 307 -
69 fo 1948 Part of encumbrance on exempt property; where a 
charge or encLunbrance exists on exempt property 
and tlie same charge exists on other non-exempt 
property, then the amount to be exempted will be such 
that the the proportion of the exempt property charge 
to the total property charge must equal the proportion 
of exempt property to total property. 
25 of 1950 Surrender value of any life insurance up to $1,000. 
22 of 1951 Surrender value of any life insurance up to $1,500. 
Present value of any revisionary interest up to 
$1,500. 
Director-General given discretionary powers to 
disregard any itme of property not already exempt. 
79 of 1972 The capitalized value of a superannuation pension 
included in non-exempt property, unless the rate of 
age pension payable is greater if superannuation 
pension included as part of "income". 
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